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INTRODUCTION*

"Regional," :',area" or "multi-county" organization has t2epome

one of the principal vehiclee.for grappling-with the socialeconomic
\.

andaVoliticarproblep and opportunities of rural America.

cally, agencies of government and other'organizatione have

Histori- .

operated

programs largely on the b sie of state, county or community boundaries.

Under contemporary cOnditi ns counties and communities often peep

.0
too small to provide realistic"basis for planning and aqtton,

programs, while states- -are too large in many instances for.adequate

program management. Consequently, a variety of new administrative
*

areas have been created, which transcend the boundaries of traditional

units of local 'organization.

There is inbreased concern, about the obsolescence or inadequacy ,

of many existing organizations and units of government; often they
acs

seem unable to deal effectively xith current problems and opportunities.

The search for new forMs df territbrial division has been impelled

in part by the inadequacies of these existing strictures, but equally

by .pressures exerted from a Proliferatio4 of federal programs designed

tosolVe specific problems such as poverty, economic depression,

regforial planning or water resource developmen,t. The boundaries of

most existing local-organiZ ional units were drawntat a time when

social and conoAlc activities were oriented to now obsolete forms

of transpOrtatioo and' communication. Failure t'iradjust boundaries

has often resulted in serious deficiencies in administrative

This introductory section draws heavily from materials prepared
by Davis McENtire as part of a preliminary regional report for this
project.

MY



effectiveness, increasing costs-eor many publie%services,.while

failing to promote social and economic adaptatitn,

In the process of searching,for new geographic units, numerous

proposalsohave been devised suggesting criteria by which more effective

"areas" could be constituted.. Most of the criteria presume or imply

that: (1) some defined area of geographic space serves as an optimUm

AP
'unit for planning, organization and action to achieve "development,'

(2) an area fqcus provides an effective means for accomplishing the

coordination of activities needed for development, and (3).an area

affords a. basis .for enlisting public support and citizen particijiation

in orga izational and decision processes that wills lead to development)
,,

As yet, there has been little serious study of existing new unit q..

and their effectiveness. Neither ha40 there been much effort to test .

area development theories expounded by ecologists, geographers;

economists, sociologists, political scientists, and various federal'

agencies. It is uncertain whether political, economic, or social.

issues should be given largest attention, or whether some combination

4, of these or other forces will produce the mos\efficient and effective

new units.

As a basi6 for organization,, he territorial area or region

"concept contrasts with the principle of organization by function..

Most of the activities of government are organized for th- .erformance

of certain functions-such as operating military units, b ng roads,

managing forests, giving relief to the needy, support ng,farm rites,
t .

and so on through a vast array of activities. Specialized staffs

1

"New territorial units," "regionor "multi-dounty areas," sand
"development areas" arekised aso'essentiglly synonomous terms in this
report. "Development" isAefined as an activity which increases the
per, capita social or-economic well-being of the population in such an
area.k

- . .A.-,6- \
I. 0 '
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are. organized each)expert in-t8e performance of the agency function.

To achieve coherence and coordination, similar functions are grouped

'together under a comenn.superior management; The agencies of
,

goVernment tend to be devoted, and are expected to be devoted,

to the efficient performance of their respectivetfunctions throughout

the national or state territory. An agengy performing a function

over a large territory will usually find it efficient to divide the

territory, creating for its glailministrative purposes regions or

districts. But these regions are incidental'to the performance of

the fl;nction. They are not the,same as areas which serve or are

intended to serve 'as a framework for organized activity. The latter,
ca

in fact, are the opposite of the former. On the one hand concern

-is with the territorial aspects ppf organizing for the performance of

4

\functions. On the other concern is with the problem of how to organize

an area, consideting the various functions.that need to be performed
o

4!,

within the geographical unit, Area organization is used note only
. /

for promotion of economic development but also, importantl , for the

'planning and control of metropolitan are/6, for the conser ation of

localized natural resources such as bodies of water,'and for other

purposes. -

- Theories of area organization rest on the basic assumption th

the people who inhabit or use a definable geographic locality have

certain common needs and interests which arise from sharing a common

spatial environment with,its particular characteristics. For thid,

yeagon) such a locality'arid its population are thought to constitute

. an appropriate unit for certain kinds of social. decision,Mking and
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action. .Aparallel assumptiori is that a significantpart of the

processes and activities taking place, withinarea constitute a

system capable orbeing managed. These same assumptions are the

4 11111

foundation of local community organization and local'government.

Changes in technology and related economic and social changes

have profoundly.affeeted the relationships of people to the spatial

environment.- Improvements in communiatigon and transportation have

.,continually increased the interdependence of all. groups and places

and favored the growth of large organizations operating over Wide

territories. ,Local communities and governments have become less

important as many functions once organized locally have 'been

transferre4 t.To extra-local brgaAtzations,glioth government and

'4*
Aivate. Growing interdependence signifies diminishing aulnomy of

mks

individual units. It is evident that local communities have become

..increasingly dependent on services supplied by the agencies of

"mass'society,!'-and controlled from distant headquarter-a, and to

0 this extent outside agen
%\, ,

of single communities.

fs e

se

es have encroached upon the autonomy

y.

kte
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*Chapter I

KEY FACWRS IN AREA OR REMONAL BOUNDARY DELINEATION*

The signifieanoe of'"territorial-space" and the-problem of,defikling
. 4

.
meaningful units of territory are subjects of study from widely varying

viewpoints. Here we shall briefly review some of the more salient
)

theories deVeloped:in,the fields of ecology, geography, economics,

sociology, political science, and public administration, which can

contribute directly to redefinitions of useful spatial boundaries.

*.Natural Physical, BiologicaOrand Human Processes-
. . .. ,

Natqral and'social scientists were led to,an interest
y

in territorial

44

areas through the study of relationships between organisms and their
. .

:. 9k
environment, a subject which has becOme;increasingly important as we ,1

. .. i

faOe current popUlat,ion and Pollution crises. The ecologiCaI environment

.. .

is conceived as_Ihe totality of external influences, organic and

inorganic, that impinge upon living. things. All forms of. life #7e

constantly adjusting tbeir environment. Organisms must adaptti
?

order to survive. A stude t of human ecology has suggested; "Life

Ln
re,

is a synthesis of organism d envinbcmentr the two f
.

ship so intimate that it can be resolved onlY in theory."1

"Community," -raerring to the population of-liVimgthings, and
,

"habitat," whiCh is the phy'N44.al dwelling place of the popUletion,
....

fundthaental concepts, ip ecology.
2

Study o uman ec

*
Originally drafted4y Davis McEntire and Gregory Eckman, )3partmeht

of Agricultural Economi0i, University of California, Berkeley; edited
and ixi part rewritten by William R. Lassey:

.c1

1

Footnota follow the final chapter.

13
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community focuses on the inter-relationships and interdependencies

of people, existing in a particular territory or environment. The

territory and size,of population can vary widely depending on the

nature of the physical environment, state of development, levels of

degradation or pollution, density of population and a wide range of.

inter-connecting factors.

The concepts of ecolov are readily extended to the study of human'

behavior because man, like all other livingcreatures, is dependent

on the environment, organic and inorganic. With sew. exceptions, man

4

has tended to dominate other Species, and only recently have we begun

to realize.some of the environmental problems rasulting,therefr9m.

This realization is one of the critical bases for redefinitions of

how the environment and resources must be treated if man is to

survive and'prosper.

-The interdependence among mei; has been,notably increasing,.

Factors which increase the degree of interdependence, such as (notably)

an increasing, division 9f labor and Specialization of tasks, tend to

augment the concentration. of human settlement in selected locations,

such as the coastal areas of the U.S. On the other hand, dependence

on various characteristieb.of land operates as a dispersive fOrce.

New technology and knowledge have decreased concentration of people

on agricultud land; manufacturing, for example is usually con-

gentrated in locatibns'where there are certain raw aterlais.
).)

'While human interdependence requires. relative proximity, such prox-

.

imity is limited by ths changing lases of land. Improvements in

-transportation and coMMunication reduce the conflict between con-

centration and'diettersion but. contribute' to the need for redefinitions

of appropriate boundaries for dealing with new problems.

14
/7
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The most significant contribution of ecological science to the

study of areas or regions is the cotept of functional interdependence

among all liviopg things within an ecological community, and between

them and the nonliving environment. EcologistS have helped to

demonstrate that'a specific' change ,in human a0t4vity or in land

use--such as an increase ;or decrease in numbers of people, addition

of chemicals to a lake or to the air, excavating the soil,:or damming I

a stream--is likely to cause changes in the environment. Hence, a

particular environmental change, judged debirable in itself, may,

0
and often does, have unanticipated, noxious consequences, and leads to

a need for redefinition of how the territory or environment is to

, be used.

Spatial Organization.

Cn most geographical analyses.' each regio i has a "core area ",

where the defining characteristics of the region find their clearest

and most intense expression, and ,aieriphery", where the character-

istics of the rcgion are increasingly intermingled with extraneous
./%..

-characteriaic . In the nodal region, the focul or central point
''. .4

4 from which lines of circulation flow is most often where the roils of

the region lies.
... ..

In delineating a region, the geographerooks for homogeneity and
4

cohesion .in 'terms of meaningful criteria. Conceivably, an indefinitely

large number of regions could be designated by theluse of diverse

criteria. However, criteria for defining geographic regions are only

Jr-) significant When they serve to illuminataa condition, problem.d

e

1 5"'
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phenomenon in earthspace. Thus for many pvposes a system of regional

divisions is simply a methodological device for discovering and ordering

phenomena associated with space.

Social Organization

Among the concerns of sociology is the nature of the relationships

existing adbng people who inhabit a particular area, as well as the

influence of physical proximion the interaction of people. This

interest is expressed mainly in numerous studies of communities. The

individuals who form a localized cluster of population obviously

share the PhyOcal features of a certain unit of space. Sociologists

want'to know what else they have in common, how they are interrelated,

and how they differ from and arkrelated to other aggregates of

population.

The attention of sociologists has been particularly drawn to the

changing significanqg.of local communities- As early as 1927,
4

Kolb and Wileden wrote: "Fundamental changes are taking place in'

group relations; locality no,longerjiolds country people to

such restricted social or business contacts , neighborhood

groups are no longer the important organization units."3*

Jehlik and Losey reported from an Indiana study in 1951 that rural

neighborhoods had been substantially supplanted as "meaningful areas

of social togetherness," and their conclusion was 'echoed by other

studies. Research has documented the decline of business in many

\villages'and small towns, the passing of th're "country doctor," the

"little red schoolhouse," and the ncountry church."4 More broadly,

(
1 6
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Roland Warren describes the "great change" in American communities,

which he defines as "the increasing orientation of local community

units toward extracommunity systems of which they are apart, with

a corresponding decline in community cohesion and autonomy."5 . These

studies have led directly.to th& present concern for defining new

and larger spatial areas as appropriate adjustments to those "great

changes."

To analyze change as well as,te.;present status of community

Warren formulates the concepts of "locality-relevant functions" and

"vertical" and "horizontal" community patterns: Locality-relevant

functions include those functions which must be performed on the local

level, whether the institutions and organizations which perform

them are locally controlled or not. The vertidal pattern includes

-.)those units erforming.functions on he local level which a/ parts

of sys ms.tha transcend the locality. The horizontal pattern
..

, .

refers to t e rela.tionships of local units to each other.
-.. ,

An important feature of this scheme is a concept of the corpnunity,

defined as consisting of : functional units which'are involved'in two

kinds of relationships--with similar units external to thel'community

.

.and with dissimilar units within the community. A particular unit

(for example,- the, school) may be, and,4pually is, involved in both

sets of relationd, but one set may be more decisive than the other.

The ifunity does not:act as a whole only its functional units

act. Tt. Using this scheme, a communitwould be relatively autonomout6

if most of its functional units were controlled at the local level--
1.

that is if the horizontal Pattern were dominant. If most-of the

1

91
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1,0

functions relevant to the locality were performed by units responsive

exclusively to extralocal systems, the-community's autonomy would

be minimal:

The 'great change' . . . operates to strengthen the vertical
ties of community units to extracommunity systems, too make
lAs viable the horizontal ties based on propinquity of
community units to each other and to remove from the-local
community many types of decision about.hat will take p1aCe
on the local scene.°

Warren observes that the vertical pattern lends itself to formal

organization' with specialization of functions and unified sources of,

authority and control.? The horilontal pattern, on the other hand,

tends to be informal, diffuse, and less planned. Organizations such

as chambers of commerce, community7Ohets, federations of churches,

or community development councilS represent attempts to relate

community units to each other in a planned, systematic way.
8

These

.

structures, however, have appeared to' weaken, while the systems

which link local units with their extracommunity"parent" organi-

.

zatims have gained increasing strength.

Sociolog2j theory of community has important implications

for the organization of "area" programs of action. In the'first

place,: the transfer of decision-making powers to extracommunity

systerns does not in 'itself signify any diminution of the functions

that need to be performed in the locality but only implies that the

locus of decision regarding such fUnctions has chafged. In fact,

the contemporary emergence of recognized needs for area development,'

resoUrce conservation,' and protection "2) f the environment may call
0

for new functions and new problemrsolving tivities at the locality

level.

18
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Secondly,\he growth 01: large-scale spe:::ialized.agencies operating

nation-wide, while increasing the efficiency'of updrations.within

sectors, has apparently accentuated the difficulties or coping With

problems that cut across organizatonal boundaries. The need is

often expressed for mechanisms to coordinate the decigi,ons of special-

ized agencies at'the pOints of delivery of their services.

A third implication, is the need for redefinition of the size and

tiOundaries of the local areas to which "locality-relevant",functions

are appropriate. Although "locality" in.some seise remains signifi-

cant, it must be defined according to the ways, in which people actually

use space under existing technologiCal conditions. To a considerUble
4

degree, this redefinition has already been effected through the transfer

of commercial functions to larger population centers, the consolidation

,

of school districts, and siMilar changes. Efforts to create multi-

county areas for planning or administrative purposes are folluvrfng

this same trend.

loinally,.along with redefinition of meaningful social areas,

thhr is need to create new structur'as and, relationships among :the.

, .

functional units serving the area in order tha\t necessary tasks may

------.

, . , be more effectively performed and problems solved. Xo.;_s is equivalent

to a redefinitiOnof the functional community.' /-

,Economic Criteaa

Economists have studied the4distribution of various kinds of

economic activity, intending to. explain the causal factors in patterns o

location. -Many studies have been made also of the economics -of areas,

19
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suoh as i.!uuntieo, valleys, and large regions, frequently with emphasis

on the atillity of the area tue.ttraet and hold economic enterprises. .

Attempts to define "economic areas" according to economy c4

are of relatively recent urigin and have employedtWo main approaeh4.s..

One approach may be termed a search for homogeneity. It involves

ate attempt.tu identify areas which are relatively homogeneous with

respect to economic makeup. The most ambitious enterprise of this

kind is the U.S. Census Hureau's division of the United Skates into

"state economic areas" which *re "homogeneous in their general liveli-

hood and 'socioeconomic oharacteristics. "9

A State Economic Area (SEA) combines counties which are relatively

similar on a series of measures including percent of workers employed

in manufacturing, level of living index, percent of rural population,
..- .

.
.s.,

type of farMing, and at er objective criteria. The indices are

weighted separately f,t

in the economy or popul

(as defined in 191) is

include whole counties, (2) the counties must be contiguous, (3) it

each area,according to "their relative iMloortance

tion of the area. %formation of an SEA

subject to four constraints: (1) it must

must not cross state boundaries, and 0) it must have a population

4

of at least 100,000. 10 Hence, the SEAs are multi-county areas within

states. They are further distinguished from metropolitan areas;I,

indeed they are the' counterpart of the Standard'Metropolitan

Statistical Areas (SMSAs), since they include all territory not

included in 8MAA's.t)

An alternative approach to delineating economic areas is repre-

sented by the concept of "functional economic yea."' This concept

4

il
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implipa'.the existence of an economic systpm operating within definable,

areal boundaries- -not a total economic system, to be sure, WI, a

significant set of interdependencies, relatively differentiated from

'other.systems.

Residential activities--primarily employment and shopping,

are used in defining "functional economic areas." A central city

is essential, surrounded by an area lying within commuting range.

T,Jnderconditions in Iowa for examPle, this range is set at 50 miles"'

or about one hour's driving time, ich "approaches, the Outer limit

of the home-"to-work commuting radi s for workers employed in the

.central city(," and also approximati the driving time spent for

trips for major shopping ggods an other purposes. eounty and

-2

state boundaries are ignored.
11

The concept of functional eboftomic areas is grounded in the

theory of,,"central place" which holds a prominent position in

economic geography.
12

Towns can be ranked according to degree of

-centrality. Those with a "high order" of centrality offer a wider

variety of goods, have more people, serve larger areas, are more

diversified-economicalay9 and are more widely spaded than "low

order" places. The area served by a central place is determined

by the "fpfthest distance-a dispersed population is willing to go in

order to buy,lza good offered at a,place."
13

This formulation may
1:7

be compared with Fox's 1966 statement: "The villages and towns

in a functional' economic area appear to form ahierarchy of in-

creasingly, complex and complete shopping an ervice centers, with the

widest array of goods and services being ered by the-central city."
14

^
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An important feature of FOXIQ analysis of the functional economic

areais a statement of certain-criteria hich'an area should meet. if

it is to be ctible of serving" as a unit
)

for planning and implementing
.

action programs, especially those which rely heavily on local initiative-.

and community recognition of common'interests: (1) the area should

I .

have a wide range of restdentiaryeeconomic activities including pro-

fessional serves, education, and health facildtiep; (2) it should

hav a s bstantial "leadership pool" measured by the number of edu-
0 ,

ca td per pIe and of those who have achieved economic succls; and (3) .

/it should have direct, contacts with the major, nationally"- oriented

7----
terS'of industry, finanoe, tradejorporate management, and

I

luenCe upon naftional economic policy. To meet these criteria,
P

according to Fox, the central city ordinarily needs to have a popu- ,

jatiOn;of 25;000/or more.
15

A' good many areas with central cities, oe254000 or more can be

readily identified. However, considerable portions of United States

territory '(particularly in the Plains and Rocky Mountain areas) lie

outside commuting range of cities of this size. Furtherl.there are

areas characterized by a number of scattered small towns which do

not have a recognizable central city of any size.
. .

The Economic Research Service of the U.S. Department of
4

1.1,

Agriculture is experimenting With several meihods'of delineating

economic areas. Using the functional ecOnoMic'area concept but

respecting county boundaries the continental United States has been

divided into 285 multi-county economic areas. -A second methOd has

been deireloped that begins ;'th identifying counties that depend

1
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more on economic activity within the county than with any contiguous

counties. Termed "core counties," 390 of these were identified.

In definintfunctional areas, non-core .counties will be attached.,

to core counties according to degree of economic interdependence.

The latter jaill then, be assigned to larger areas or regions to

obtain a hierarchy of central pladess
16

a

Political and Government Organization

Politic4 science is concerned with geographic areas as they
4.0

affeCt distribution of governmental-authority. This problem is of

particular interest to specialists in public administration.

Areas defined for governmental purposes have a unique character-

iStic which sets them-apart from other kinds of areas discussed above.

Within ecology, geography, sociology, or economics, the area is

primarily'a conceptual tool used to organize and analyze the

phenomena with which the discipline is concerned.. As such, the

area. boundaries are often not clearly defined. Ecologists write of

"ecotones;" geographers 0 'shaded peripheries'," and economists of

"centers" and "hinterlands." Governmental areas;,' however, are

"jurisdictional"--they define the territorial limits within which

the powers of some agency of government may be exercised. Hence;

the boundaries cannot be vague or uncertain wdthout generating

conflict a.mong governments or agencies of government:

Governmental areas, moreover, are always man-made. They often

do not grow out of any natural or social process but are established

by a decision delineating distinct boundaries. A d ision fixing the

23
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boundaries bf a governmental area may, but often does not, take

account:df the criter5a, that interest other sdientific disciplines.

From the viewpoint'of ecology, for example, to assign one bank of

a:stream to'anemarea and the opposite bank to another is absurd;'

yet "this yften ha0ens in the determination of governmental boundaries.,

1

ental authority,
/

.

When dealing with'the areal distribution of gove

political scientists distinguish between political areas and

administrative

administratiVe

is units.of

instruments of

areas. olitical areas_have definite powers while

areas may net Political areas are commonly referred

goVernment while administr

government.-

ive areas are known as

William Anderson, describes- the Sse ia1 characterics of political

arras ab follows:

A unit of government may be defined as a esident population
occupying a defined area that has a 1egally authorized or-
ganization and governing body, a separate legal identity,'
the power to provide certain public or governmental Services,
and a-suhstantial degree of autonomy including legal
actual power to raise t.least,part of its awn revenue.11.

4
further divided into areas of gendralPolitiqal areas can

government and areas of limited or special purpose government. The
/-

former, consists of the 50 states, 31049.counties, and roughly 35,150+at a

municipalities tAtynships in the United -States.

7

School districts

and special districts constitute approximately 45,0Q0 Limited. purpose

,areas.
18

The existing system of po tical areas im the United States ha
. /

been much criticized by political scientists, mainly on the grounds
,

that many areas are too small and the system as a who is unduly

\ 24
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9

re$istant to change. The small size of many political areas is a

cause of inefficiency and high cost in the provision,of goyernmental

7
serViices. The:small jurisdictional area often-oannot economically

or effectiacrely provide the services which citizens have come to

expect of government.
19

Furthermore, boundaries of political areas

frequently do not fit the shape of problems requiring government .

action; boundaries of political. areas which divide a.lake, for

instahce, make it very difficult to cope with the problems of the

lake as a whole.
ir

The small size_ and inappropriate' boundaries of many general-

0

government areas have been a cause of abdication of authority to

higher leVels and Iarger-units.of goVernment. Numerous functions.

performed formerly by cities and counties have been given ,over to

the states, while.many state functionS have been assumed by the

federal government. These transfers o± authority to higher levels
4 ,'

reflect the frequent inabilityof 1°04 units of government to deal

economically and comprehenslvely with th,e probleMs of their,political

areas.

FunctionA of general government units have also been transferred
0

to smaller limited purpose governments.' The proliferation of special
919

districts is indicative of weakwesses in-the organization and

effectiAness of general government, including counties, Municipal,-

i ties,and townships.
20

This reflects the fact that special purpose

political areas are often used to overcome the.jurisdictional and

geographical limitations of general governmental areas.

-7'25
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, .

However, special or limitedpurpOse governmental Areas'also have,
. 0

.Jv J.
. their shortcomings. While' the number of school districts, has'declined

v...

41t

.due to co dation, neag,ly half of all school syetpres in 1966 still
- P' -,4

4 o
enriiled*tessthan,300 pupils0 .

21
The numbip of special districts

continues t9 grow. They p4.ovide an immediate solution to.!et:Ich problems

as sewage disposal, fire protection, and wat supply.
.

special districts are unifunctional; in 1961+ -the-Vast majority of

the over 21,000 special districts performed one, and dnly one

funetion.
22

This has led to afragmentation'of'responSility and

authority at the local level. Their general public °fain unaware

of the existence of such goverrimehtal areas, and th r officials are

therefore not visible-nor-politically accoUntable. 2

These analyses help to illuminate,the
.)
complexi of dividing

/ .

\--._ .

powerlcd organizing gove .rnmental activities on an areal basis,.
..,

}Ioweve1r, one basic arAIL of agreeinerit appears to be that poliL2.6al.

--units government\must be the areal, dimensions and compre-

-

-hensiven ss needed yo deal with:exist'ng'or otent alovernmeAal

problema. Fractionalized, small go.ir ent fails to Ifially achieve

the values of equality, welfare, or li erty. Uql.iality,and liberty

are ofteen threatened by entrenched controlling groups in the-small

political waits, while welfarvivalus are insufficiently realized

because local gOernments lack the spatial comprehensiveness to

deal effectively with area -wide' problems.

Unlike political areas ;-administfatiVe areasare riot legally 'CT
'

financia futienamQUS . 7 Then are fo d for
.

the convenient exeautibn-

1.

of governmp functions.
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Any administrative agency having other than purely research
responbibilities mutt -carry its Work fraM the Oenteq? wheee

-the agency's top officials are located - -Wash ton, the
state capitol, the court,house, or the to 11 - =to, the

people in their. homes and places of-work.2
.

Agencies of local, state, .or federal government frequently divide

and cONolidate political areas into administrative areas-in order.

to effectively execute assigned functions. The extent to which.

administrative area should follow the boundaries of\political am:As

isa controversial question.

Although the functional requirements of. administrative agencies

.

are a prithary factor in the delineation of area boundaries,.rdlation-
.

ships with other agencies and units of government are also to be

considered. This is particularly true when the administrative

-agency must work ciclosely with state or local government.
25

A case

in-point is the Cooperative Extension Service practice of cdnforming

to state and county boundaries. Further, social and economic data

are often collected according to the established divi ions of general

government, and agencies relying on such data tend to defi1ie admin-

istrative ai''eas accordingly.

The allOcation of"authority between headquarters,and

'trdtive areas. raises 41e probleth of balancing the need for uniform

admitiNkstation against the need for adaptellity to the particular

conditions of lbcal areas. It is often extremely difficult to

develop national policies and guidelines Which are adaptEble in

their' specific detai.i.s to local uniquenesses.

Problems'of coordinating t e various administrative units.

.operating within a territory are receiving increainkattention

from practitioners and specialists in public administration.

27
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In recent years, the ntLMber of functions and services performed by,

gpverhment have grown dramatically. While each fuilption,may be

highly desirable on its own:merits, it has become increasingly evident

that specializatioh without coordination often.leade to confusion
A

and even chaos., But, achievement of cogrdinatiph of'specialized tif

functions at the'area level A an extremely complex problem; each

agericy typically has its own mandate and budget, has to think abbut

coordination,of its field services within its own structure, and many

'different political units (federal, state, county, municipal, schools,

and other speciaf districts) are usually operating within the same

territory. -

'One 'Obvious device for facilitating coordinatioriwould be the

adoption,,,by all or many agencies, of uniform &fees and area head-

quarterS. Obstacles to this solution include the severe regidity

anethe frequently arbitrary charaCter of political areas. Of equal

relevance is the-fact that different agencies often have very different

area requIremente for the effective performance of their respeOtive

functions.

FunctiOn41 coordination is occasionally attempted',by designating

an official as "common head of a group of agencies (federal, state,

or local) to coordinate their activities within a giyen area. The

'function of such coordi ators has typically been to persuade area

'officials t meet an

'problems. 'However,
*

.scuss their relationships and apparient

pared tb the power of the Individual bureau-

cratic hierarchies, and the drive of the apncies follautonomy, the

area coordinators have been in ameak'position. 26

28- \
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An alternative approach is to create coordinating committees
.

, 1 .

(composed of various agency representatives) to meet, exchange

information, and jointly make,recpmmendationa to their constituent

,agenciea. The interagency panels of the Department of Agriculture

exemplify this approach on the state and county levels., The coordi-

natingnating committee device is also used n Economic Development Areas

and Resource Conservation and Development Districts. Such committees

are 'often able to achieve a degree of Coordination, although they tend

'tó be ineffective in dealing with problems "on which feelings run

,deep, agency prestige is at steke, and views of public policy diverge. " 27

Indeed, agencie6 ar sually not bound nor inclined to always follow

the decisions of the coordinating committee.
0

S
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-Chapter II

" Flinau, STATE AND LOCAL PROGRA EMPHASIZING REGIONS*
,

The federal government has,taken a leading role'Jn promoting
. 1

the organization of programS for selected areas or regions. The'

TennesseeNalleyAuthority and the Columbia Basin Project; initiated

in the 1930)s, are well known'examples, More recently, economic

devellipment areas, districts, an egidhs have been created under,

policies of the EcOnomid Development Administration (EDP,,); Resource

Conservation and Development (RC&D) projects sponsored by the Department

of Agridulture, Planning Areas fostered by the Department of Housing

and Urban Development (HUD), the Appaladhian Regional Commission,

and many other new areas have been designated.

A message of President Johnson to,Congrese in March, 1967,

1

/

titled "Quality of American Government," stated official hlnking

1

on the subject.at that time.

%. I

/n shaping programs to meetA4p needs of modern day
. Am rice., seiYeral factors have emerged which have important
consequences for'ourfederal system:

FIRST, many of therproblems we are dealing With are
national in scope, requiring national strategies to attack
them. ,But these problems exist in communities and neighbor-

/ hoods, so their sdlutionspust be tailored to specific local
tieeds . . \

SECOND attacking-the major ills of our so iety--poverty,
crime, pollu 'on, and decay--requires thekinter ction ot'umny

.

agencies wok' g together at different levels df government.. . .

.

Originally drafted by David McEntire and Gregory Ea4man,
a,- Department of Agricultural Economics, University of California,'

Berkeley; edited and in part rewritten by William R. Lassey.
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THIRD, uly of t.116 prublmo tranoeund uotabliohed boundaries.
Air and water Aillution, fur example, 'respect no state or
municipal iineu . Mark)/ of our programs therefore have
resulted in now ro Ingo and bouncilo of old jurisdictions
working togethepf or 'the first time..

'',:'areful study. f*1.1486 key factors revealsutho Japed to
strengthen the federal syatem throu greater communication,a
ebnsolidation, consistency, and coo ination.l.

The three main points in the late Pi'esident Johnson's message

deserve underlining because they'are reflected in all the contemporary
_2

federal approaches to the problems of area development. First,

"solutions must'be tailored to specific local needs," meaning that

local programs must be designed-- programs that are related to national

problems'and strategies,

the "interaction of many

but whic'h remain locally oriented Second,

agencies working together at different levels

of government" clearly Afers to the relations of federal, state,

and local_govirnment,s, going far beypnd the problems of-.coordination

among federal agencies. The. President's third point is an explicit

recognition,of the inadequacies of the boundaries of many existing

g ernmental units, and the need for new kinds of areas--"new
.el

grou ngs and councils of old jurisdictions."

Any effort to move from administrative coordination within an

area, to co eration among different levels of government, encounters

political probl m . Relati ns among federal agenciessean be resolved

ultimately by refe ral to their common head. But this solution is

not available for 4 1 tions amonggovernments. whlch have independent
, :

Constitutional authority and differential access to the electorate.

Relations among governments\have to be adjusted by redistribution

of authority (as occurs in interstate compacts, or school district

4
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and county consolidation), or by a process of b rgaininfp(orboth):

In any case, a program dpsigned for an area must take account of the

fact that municipalities, counties, and state governments operating

din the area, as well as the federal government:have independent

power. To create a new form of government for an ar a (for example,

a regidhal government for a metropolitan area) ma appeal on rational

grounds,, but existing politi.cal units,are seld easily pushed aside.
-

'Intermediate between administra iye.cobAinati,pn and area ,

,

-

organization arf the Rural Develop nt ,Committees (RDC's) of the U.S,

Department of ,Agrieulture.
2

Thes

component bUreaus of the Departthe

and district levels, and are inte

coordinating tha..otivities bf the
V.

. also haVe the ecific purpose of

respective areasN This-is achie

problems during council meeting

r

are essentially councils of the

they operate on state, county,

as' s. means of voluntarily

gricultural agencies, but-they

romoting rural development in their

ed by considering area heeds and

and,search*g out the relevant

resources within, or sdmetimes- outside, the participating agricultural

agencies. They also prepare and distribute information
,

kinds of federal aid available to non- metropolitan communiti,es and

on the Various

individuals.

Dispensing the Federal Dollars

The principal means by which the

aoCal programs and interaction

-through grants-in-aid to state

A

amounted to,an est

/1

ated

4,1*

edera; government enters into

with stath and local governments is

and.local go4ernments. In 1971 t1:8

Federal financing permits
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many activities,which otherwise could not be -Undertaken. The power

of the purse,.moreover, is the federal government's main resource in
4

bargaining with state and local governmentsabout the nature of

program& to be undertaken. FedePal agencies with money to.diispense

are, thus, in a position of great influence. Moreover, the rarpos s I

for which federal grants are offered, and the conditions to be

attached, oAen raise issues of a highly political character w ich

frequently find expression in Congress. Local and state gov

may be weak financially but potent politically.

In general, the judgment may be ventured that feder agencieg

nts

aim to use their financIal power to obtain desired res t ;,bt.theT

ve learned to be tespectful of tke ppwers4d prer, gatives of

governors, mayors, and county legislators. These

senting the established system"of state and local

fidials, repre-

government, still

have a Brea /deal of political power .in their sates and communities.

Above all', the structure of local'governments and the` oundaries of

political units, despite their manifest weaknesses have shown great

power/to perpetuate themselves.

Coordination of PlanninK and Development Programs
17

- In line with President Johnson's statement about "new groupings

and councils of old jurisdictions," Con

several federal agencies Dave taken the

as authorized, and

d in, organizing or

stimulating the organization of new territorial units for planning

and develcQzont purposes. 'As nAted above-these.have included the

programs of the Economic Development Administration of the Department

33
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of Housing and Urban DeVelo ment, and various .programs of the

Department of Agriculture through the Soil Conservation Service

arid the Cooperare Exten ion Service), and the Office of Economic,

Opportunity.

4 The Office of Mana

relative to the partici

ment and Budget has intervened with directives

ti

ationof federal pgencies in locally organized

planning and developme4it programs. Clearly evident in these regu-

tJof Congress to make federal grants and loanslatiNcis is the int

effe

gove

t conditiona on planning for areas broader than-existing

ental'units.
4'

Coordination with ongoing programs of local,

State, and federal agencies is heavily emphasized. In fact,use of

the termso"all vie ints" and "regicinal" appears to imply clOns±der-#

ration, also, of ext a-governmepta1.4interests.
{. .

The Office of Management apd Budget (OMB) has been authorized

by the President to prescripb rules and regulations to implement

/1
Title 11/.of IntergoVernmental Coordination Act of 1968: OMB

has issued several., directives, including Circular No. A-95

(July 24, 1969), whit 'sets guidelines for establishing

a network of/State, regional, and metropolitan planning and
developmer clearinghouses which will aid in the coordination
of Feder. or Federally assisted social, economic, and physical
devel ment projects and programs with State, regional, ant,
loci. plannihg fors orderly growth and development.44

The erm "regional, " ,in this context, means non-metropolitan and,

ence, extends OMB's purview to federally assisted planning in all
...

types of areas.

The clearinghouses serve as the agencies to review applications

for federal assistance, within their respe4ive areas. They have no

34
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veto power over federal programs. Whe application is submitted, the

clearinghouse acts in an advisory capac ty,to insure that the proposed

program or project,is compatible with the planning; and develops rit (4
,

the area as a whole.- ile the clearinghouse has no veto power,\it

14,t

comte is are often an important factor in the federal agency'S de4 ion

an app cation.5

organ zing clearinghouses and determining the boundaries f

their respective jurisdictions, the state has a cential'role.

governor may d ate any ti- county area d recognize any

he area as m mberel of the clear:Inghouse. Similarlyofficials in

the g v rnor'has the option to designate a stte clearinghouse.

I

The DepartMent.of }using and Urban Development (HIM) administers

one of the federal .go'vernment's largest grants-in-aid ap.ct loan

programs; HUD's clients are municipalities, local public.agencies,

and non-profit corporations. Its basic approach to urban and

metropolitan problems is one of planning --city planning, planning

of housing, and regionaleplanning. The object of this type of
4

planning it is important to nOte, is physical - and concerns' the

a

charatteristics, spatial placement, and inter-relationships of

physical facilities such as housing. Planning Of this kind obviously

has a different emphasis content than planning for economic

development or resource conservation or fOr the' reduction of poverty.

0 Planning Giants

7

Under authority of Section 701 of,the Housing and,Uiban, Development

Act, HUD awards numerous grants just for plannir c Hence, it has

35
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.st

served to strengthen subs)antial the capacity of loyal governments
.

to en age in planning activities. Th- following directive of Congress

p titularly encourages area-wide planning.

Planning assisted un this section shall, .o the maximum
extent feasible, cover e ire areas having co or related
development problems. The ecretary shall encoure cooper-
ation

".

in preparing and carrying out plads among all berested
, municipalities, political subdivisions,publicagencie and
other parties in order to achieve coordinated development of
entijre areas.

When HUD awards. grants,or loans funds, for the.construction of

physical facilitiea, it expects construction to take place within

the framework of an area plan: T4is requirement has induced local.

g vernme any reas to form inter-governmental associations

revieii aPplications 'for HUD assistance. However, 'in numerous.

c se'S"the.area plans serve only Is
1

cles. for securing funds and

fail to perfo,c14 the larger pnning cAions which the 'legislation
o 4 $ F

4

intended.

Non-MArop 4tan Areas

A 1968 amendment to the Housing and Urban Development Act

authorizes extension of Hill) grants for comprehensive planning to non-

metropolitan Areas. To qualify for a grant, the mn-me.tropolitan
0 ,

planning agency mast represent a "region" or a "district" comprisel

of one or morn units of general local government.'.The3local planning

agency must be designated by the GoVernor of/the State, be acceptable

to the Secretary of HUD, and be "empower;ed under State or local law

or interstate compact to perforth metropolitan, regional or district

planning." Further, the local agency must "to the greatest.pract'icable

36
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extent, be composed-of or redbonsible to the elected officials of

the unit or units of general local, government for whose jurisdictions

thy are empowered to engage in planning."
6

While the non-metropolitan planning area need not be multi-county,.
'A)

HUD declares that "it is extremely difficult for thgless populous

counties, and small jurisdictions to establish and maintain,nd endently

the kind of complex organizations. needed to deal with te problems

facing most .00mmunities. SOlutiOns'to tthese problems often require

participation of many jurisdictions' and cut across county and mt.m,i.cip

boundaries within's. broad geographic area. "7 AHUD circular specifies'
,

M

that multi-jurisdictional, non-metropolitan planning districts Pmutt

consist of several counties and pie principal towns and cities within',

the6 :farthing ,FA uhit that is suitable ''.or planning and development,

from the standpoint of population size, geographic features,, and

internal transportation and communication, potential economic
. .

.

viability, and such other factors as state/Officials believeimportant.'
8

Such-areas must conform to state designated planning areas "unless

there is clear justification for nit doing so. n9 Tile planning agency

must be a permanent body with adequate staff and power`'to perform

5listrict-wide comprehensive,planning."

The HUD circular requireb that at least two-thirds of the voting

membership be "distributed among units bf general local government

which together represent at least 75 percent of the 'aggregate popu-

lation of the District." The remaining voting members should include

individuals who can "represent the views of ethnic and racial minorities

aid low-income- groups at'well as other community interests in the

37
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District." The 'reason, for, this emphasis o al government is qtated

I

as follows:
I ,,

. .

In order tohave'an effective district planning program, it
i essential that the local elected officials who will have
the primary responsibility for carrying out the District

. Agency's recommendations also have.direction over the policies
and activities octhe Agency. 10

Economic D o ment Areas and Districts

The Economic Development Administration in the U.S. Department

,pf Commerce provides federal assistance for`the economic development

of financially depressed or seriously troubled areas. Its program J

was authorized, initially by the Area Development Act of 1961 and

then continued by, the Public Works.and Economic Development Act of

1965. A "redevelopment area': is determined by criteria of economic

depression; unemployment., population loss, and low income. ,Usually .

it is a single county, but it may be a-municipal 1,4th a poiCU.

lation over 250,000. Indian resetvations are a speciaN;ategory of_

redevelopment areas.

The EDA progra rests'upon three basi assumptions:

1. The poPulation of a"depressed area is capable of organizing,

planning, and acting to improve the economic conditions of

the area.

2. Federal financial aid, for certain poses

local people to achieve their development goals.

enable the

o be most promising of Success the area Should have

certain demographic characteristics.

According to the first statement, a redevelopthent area iS.not)merely

w. 'a theater for action by national planners. It is assumed that the

//

38

r.



people of, arta can and shOuld take the initiati

plan, andfrequest federal help to carry out their

that "o ide help will e meaningful only when it s welb

In acc rdance with this hilosophy, an area seeking IDA a

must 7irst form a committ br other organized lOcal gro

prepare an Overall Economic. evelopment program: The p am, when
;

approved, becomes the basis for federal financial and t

assistance.

Unlike HUD, which works primarily thilJough local go ernMente

EDA asks that the area'committee or organization be "represents ive

of the community so that ,11 viewpoints are cOsidered."12 Byi)--.,

,

area organization should include
_ \ N,

: - >-.,'i
business, lab minorp.ty groups, and other ---.

, .,/
o local government in the

;

"representatiy " EDA means thAt the

persons represent
,c

locald.nterests as well as officials
4 s.;

area. Obviously, RnA is guided by a concept of the

which local government is only one element.

The differing clienteles of HUD and EDA reflect the fact that
,

s d aling with matters that are largely within the legal
-

competence of local ogernments (spatial planning, traffic;

se rs, etc.) ersas

of interest roups,and, in reality, isnot a subject on w

economic development requires the code

local Overnments alone can do very much. EDA recognize the

importance of government- citizen cooperation. Area programs are

always submitted to local .authorities for review before EDA will

give its approval. Moreover, the authorizing legislationjequires
ro

the approval of proposed/redevelopment areas or districts by the

3 9,
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Governor of the

to mobilize co

.:-r---"

- /

45
te. 'Thus, it is 'clear,thab., although EDA s

'

for econoinic development, the prerogaii esin ties

of local and, tate gove

Ec ondnic

direct

respected.

Development District (EDD) has been
. . I

relationships with the&- federal EDA -and

systematic liaison with local governments.

The recent extension of HUD's authority

'territory raises the possibil),ty,of conflict

menus concerning the composition ofthe area.

.thole of EDA the\Department-of

&wever, once an%

organized, it' main ,ins

often doeb not de elop

into non-metrepOlitan

between HUD's require?

planning:agendie6 and.

and the 'Office

'Eco amiq Qpportunity which each reserve a much larger role for

cit:zen and interest group participation in the planning process.

e-
EDA's second basic postulate is that, by an appropriate infubion

of capital, the.volUme of productive activity and level of employment

in an area 0.e,n be signIficantly incregseth, Federal gfants!and lgans

fi

are made: (1) to improve the attractiveness of the area to private

business enterurise, (2) to encourve.specific, enterprises to e5xpEna
0, 0

or to. enter the, area, and (3) to improve the---Kvk. 5kills'of the labor

force:

The Public Works and AcOnomic De'vel-opfnent:Act-og....JX,reognizes
)0

a HiNerarchy of areas according to size, SoMb redevelGanent areas.

consis, .of a single., county or municipality, The law

every state should be allowed at lea5t one of,these.

requires- that

But recognizing

that "the economic development of a silegle redevelopment area day

in part depend upon the forces of a larw geographic ,er economic

envirpnment,"
1

-

4
the law permits two or more redeVelopment areas to

40
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rm hn "Economic Developm

thorizes larger, interptat

t District." Be d this level, the law

"Economic Development Regions." The

county is the buj.ding.blOck,

f Whole co ties. The EDA enc

s tricts by,

, , 15'dp
aid

d invariably, the EDD's Are composed,

ages `the formation of multi...county .

ng other thinga,more generous provision of. financial

,-------
A further ,important criterion' for defining.a.n.90, akin to

centra\ place theory in geography 44d economics, is that the district

.must Cant in a "growth center,")defined as. "anarea or kaity of

sUfficien

necessary

the distr

the proce

its effec

growth'cen

redevelopm

size- and potential to foster the economic growth activities

to alleviate`the,distrasa Of redevelopment areas within

1.6,
et." In the development' theory adopte4. by the gDA,

s of economic growth pivots on a central city and radiates

s into the hihterland. In EDA pract'ice, however the

er need not be very large, The great majority 9f the

nt areas and EDD's are located in nOn-metropolitan areas.

Up to May 4, 19681 60 percent of the public works grants had been

1madeto ci ies of less.than 10,000'population, and 80 percent of

the businesP loans to firms located in, such cities.17
.

1 Alk

o

Resource Co servation and Development Projects'

The Foo

of Agricult

and Agriculture Act of 1962 authorizes the Secretary

to assist local sponsorsin planning and implementing

ir 'ResourceCon ervation and Development (RC&D) Districts in defined
g

areas. This program is oriented to the conservation, development,

and use of natural resources. But since itp purpose is "to expand

4 1
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18
the econotic opportunities for the people of,an area . . .,"

Its spherle of activity is broad, inclUding, in\addition to resources

management, the.4Eoouragemnt of industrial development,, especially

of.agriQultural productprocessing and marketing agencies, improve-

ment:4-public facilities,' and training programsto'improve the work

= skills of tne local population.
19.

..t

The RC&D program depends upon an experienced lOal Organizational

base composed of the more than 3,000 Soil and Water',Consei.vithion

DiStricts (SWCD)10.h the United States. These districtd,are'qu'asi-

governmental agen.Cies, orginized over a long period of.yeara by the

I , _

Soil Conbervation Service, but autonomous and derivin$.th6ir legal

status and powers from state enabling legislation. All 50 states.

have adopted t=,uchftlegislation. The SWCD elect their own officers.

They have a, his tory- of ,orgsnizep activity and relationships with
- ,

the Department of Agriculture and other federal and state agenciep.,.'

Ilprtee, the RC&INprogram-is a logiCal extension of .former activities.

An RC&D is generally sponsoi\ed by one or more existing.SWCD's
h.

association with other loCal public agencies, such as municipal

gover4pg IpodieS. Like the.HDA,' the Soil ,Conservation

idministers the program under,the Secretary o

-Agriculture, requires that the sponsoring organization be "broadly \

basedand represent the-major economic and social egment,t of the

peciple, as well as local governments."2°. As with Other federally

sponsored area programs, approval,by the Governor of the State is

I

required for each Oposed RC&D project,
1
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The Soil Conservation Service re d the RC&D projects as

genuinely aocal -(or local - area.) Ventures, to be initiated carried
A

out by the;people of the locality.. The federal role is explicitly

defined as.one of assisting the efforts of the lOcal people. Con-
s

sequently,, when ,the Soil Conservation Service receive qn application

for assistance, its first question is: ,"What are the local people

prepars6to,do ?" The SCS prefers to work With larger (multi-county)

a ..,zather than smaller areas, but the criterio of size is linked to

the criterion of local leadership Potential: \.'
,/

The area . . . included in the application should he of
a size which will permit development of the natural resources
resultpg in economic improvement and community betterment,
but small enough for local-leadership to be effective and
for a plan to be developed in a reasonable time. authors'
underacore)21

.

Elsewhere in the list of Criteria published by the .Secretary of
/

AgricultUre, requir5Ments for\local involvement are' outlined:

1. People are aware of opportunities for area improvement
through accelerated Abource conservation and development.

P., Local leadership and initiative are active and enthusi-
astic, and receptive to change.

3. Groups, individuals, organizations such as Soil and Water
Conservation Districts and other segments of the local
economy are willing to become involved in:Planning for
action with a 'do -it -yoUrselfl approach.

4. Local citizen committees are active and function ing in
.furthering resource development.

5. People are accustomed to working together or show a
willingness ta organize and sponsor projects.

6. Local citizens are willing to use their own resources
including reasonable financial investmentto make the
project!a success.22

The question of.the homogeneity of the area is dealt with by the

criterion that the area should have "similar problems, needs, and

opportunities for conservation, improvement, development, and

utilization of the area's natural resources."23

or

,eat
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Economic and social demand Oicecial attention as well:
24

.1. Need must exist or processingand marketing facilities`

for utilizing natural resburceq& d cts,'t .strengthen the

local economy.

-.
2. 'Credit or venture capi,a1 for resource development i

inadequate.

3. Low income prevails with( opportunities i'br improvement,

' 4. Substantial underemployment or unemployment in %he area.
1

Need exists for ipduet' And cemmercial development to

provide employment's

These,criteria,demonstrate that the program, while emphasizing natral

resources development, extends, at least in theory, to 7irtually,

whatever may be judged necessary to prafiete the economic develop-

ment of rural areas.

The reliance of the program as local leadership and decision-

making is further manifest
1

in the administrative arrangeMents. Once

&proposal meets the requirements of the Department of Agriculture
,

the Department asaigns a coordinator to the project. The coordin&torr.'

is a career civil servant, paid by theSoil Conservation Service,

whose major duty is to coordinate the activities of the Service (and

other Department of Agriculture agencies) With the efforts of the local

sponsors. The project coordinator has no administrative power over

the local project sponsors. The sponsors are not accountable to the

projeppoordinator nor to the Soil Conservation Seryice. 25
Sponsors

are encouisged not to depend entirely on Department of Agriculture

funds and technical assistance, but to seek additional funds from

local Or State sources or from other federal agencies.
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,*

The RC&D prOgram has- been.well received in the rural-areas. As

of February, 1970, 120 projects had been authol4ized*Tv.r oper4tion Or

26
planning, and 115 applications were ,pending approval. ,'4

ommpnity Action Programs

Organized local action, supported by federal funds, 16 con *dered

one of the p4d.ncipal methods of combating poverty was authori ed.

by the EcOnomic Opportunity Act of 1964. Title/itle II of this Act prove. es

fo ''Community Action'PrOrams" (GAP); communities are to organize

" the selves and mobilize their resources, with federal help, to im-

prove the condition of the poor. As interpreted by Sergeant Shriver
.1*

(the firbt director of the Office of Economic OppcAetunity) in t&timony

before Congress, community action is "a program under.'which_an_entire

city,Qor neighborhood, or county, or state,,enters,into a binding \

agreement to pull itself up by its bootstraps. In effect it means
.

that communities are applying -.to us fpr a new type of c'orporat

charter. They are incorporating themselves as a new enterprise, a
3 h

2new business, the businessiof creating OppertUnity for the poor."
7

Expressed in the law and in Mr.' Shriver's interpretation of it

is a distinct approach to poverty and of how to combat it. It is a

commitment to attack poverty on the commpnity level closely akin to

the efforts of the EPA and the Department of Agriculture relative

to economic and resource development.

The kinship between community action theory and other federal

theories may be partially responsible for failure to foresee some

of its major consequences. The "community" which was expected, with
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f1deral help to generate action through a GAP was some hang other

than the existing system of local andState governmerit, as was the

case for EDA and,BC&D programs. All three agencies and their

respective authorizing laws looked forward to the okreation cf new

ocal organizations including, but transcending, the 'existing
4 -

governmental units. The Economic Opportunity Act of 1964 defined

ea*4r2glusive concept of the It could be a state or

a political subdivision of a statel(town,. municipality, County),, or

a combination of such Alitical subdivisions, or it could be none of

these ;.that is,,the'"comMunitSr" could be a private, nonprofit agency.
28,

.

tlith such a balbadfaefinitiop it qould.be fairly said that tie for-

on of a'community aOricy, eligible tc receive federal antipoverty

funds was "up for grabs." Most of le OAP's have been coterminous

with a municipality. Some encompass se-feral citieq4, otheiu are

countywide, and acme ar2 multi-coanty.

The innovative part of ,the antipoverty program was the legal

requirement,tXat'cammunity tion ag:Jncien'must provide for '"maximum

feanible pePticipation" nf.the poor. 29 24 is important to notice

1*.inow t way th:Ls requirement. wars 2E:ovation; it does not appear to

be pe.iticularly new. The other federal program's lay great stress

on participation bSr lace,' groups and individuals The difference is

that, while .the EDA and th Department of Agriculture appeal for

yticipation by recognized, self-conscious interest groups like

farmers, businessmenf or organized workers, there was (in 1964)

no nelf-identified Interest group of "the poor."
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1.
.1

The "comimunities"saddressed by the ESA and the I.,,artment

Agriculture were relatively known quantities. But who would identify

themselves as "poor," or who would speak for the "poor," remained to

be seen after the approvalof the Economic Opportunity Act. Coin-

ciding in time with the height of the civil rightsmoVement,_ the GAP

-

proved to be a convenient vehicle for the increasingly self-conscious

ethnic minority groups, In seeking wags pf participating more effectively.

to realize their own interests., nende, 4 the large "cities and

,

metropolitan areas, these minnrity groups-1-Indians in the West,

Negroes in most places, and Mexican,Americans i the Southwestr-
-

identified themselves aspoor" and claimed the right to'flmaximUm

feasible participation" in the CAP.

' Programs for, area economic development were designed so as not

to impingetoo sharply on the functions of local governments, but

c.
q the same is AO% true of antipoverty programs designed under minority,,

,

i". ''7 1 . .

, group leadership ,(often with counsel and assistance from non-minority,

professiona±s). The projects of thesCAP fall more often than not

in areas of central concern,to local governments svch as schools,

housing, healtht wel re And law enforcement.

,t

Relationsbetweell the CAP and local governments have often beep

abrasive. The CAP is not, of course, in A position to create,

'new institutions in these fields, but the federal Offneof Economic

Opportunity gives them organization and funds with which, ta press for

changes in the established institutions. To many. local governments,

it has appeared that the federal government was financing not so
.

Much a "war against poverty" as away against them! According to
.-.

,
.

one authority, "maximum feasible participation" should really be

47
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termed "maximum feasible mithunderstanding" because it has generatQd

more of a sti-uggle for power between the CAP and the local pblitical-

governmental strudtures than a cooperative attack on poverty.
30

Many mayors and county governing bodies took, their complaints
1/40

to Congress and obtained some significant constraints on the anti-

poverty CAP. Federal financing was sharply reduced and more controls

on local programs were introduced at the Washington level. By

amendment to the Economic/Oppdrtunity Act in 1966, the composition .

of the CAP governing boards was specified to giVe local governments

a definite -role and to limit'representation of the poor. UhdeY.

.the present law, a CAP board must not exceed 1 persons; and its

membership must include, one -third locally elected or appointed public

officials, one-third, representatives of Major groups and taaterests

in th.p community (such as business, industry, labortand religious

organizations), and one-third representatiVes of the poor elected

by democratic process.
31

Conflict between the CAP and local government has not been a

uniform experience throughout the country. In many rural areas,

for example, the CAP has worked harmoniously and effectively with

:.the-establishdd authoribies.32

State-Created or Suppo5ted Multi-County Areas

While perhaps not as active as the federal government, many

states have displayed an inclination to organize 1W territorial

groupings. Like the federal governMent, states have found it con-

venient to re-group counties and subdivide states .into areas for
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administrative purposes. State departments, such as Fish d Game,

Agriculture, and T,cansportation, have formed administ tive areas A

for the proMotion o governmental efficiency and ffectivene

More recently, with assistance of fede 1 grants, states

lihave placed newmiohasis on planning d research. By 1963, for,

instance, nearly half of all st 'shad received Housing and

Urbali Development 701 planning grants433 Along with financial

backing, the federal government has encouraged states to form multi-

county "clearinghouses." While many states had p' eviougly grouped

'counties together und\eT a state plan,, the' Office o 'Management and

Budget Circular A-95 undoubtedly- has acted as alurther catalyst

to encourage delineation,of state planning regions.

Mos-e states have utilized county boundaries in delineating

planning areas. Aside fro?n this similarity, the purposes and goals

4J

of state planning regions are different in most states. While some

regions haveliaen used as coordinative mechanisms, others have

simply been utilized for collecting and compiling demographic,

economic, and other information. Some states have taken these

planning regiOns quite seriously, while other regions exist only

on paper.

There are indications that multi-county state planning areas

will become increasingly important in the years ahead. ,Inmost
4 4

federal legislation dealing with multi-county areas, there is a legal

requirement that the boundaries of the area correspond as closely

as possibleto previously designated state planning regions.
..-/

Furthermore, the Office of Management rd Budget Circular A-95 has
L

4
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given state planning areas the-power of review and comment over many

federal programs. Activation of the new clearinghouse function,

B
4

federal respect for state planning areas, and the'provision of

4
e.

, .

.

federal monies for planning purposes, should cause state involvement
64

in multi-county plahning regions to take on d'new and more important

Ak
dimension.

Perhaps the most innovative approach taken to promote new

territorial units has been t1 creation of areas with specifically

-delegated legal powers. While perhaps limited in scope and level

of activity, these specially state-created areas are granted a

degree of authority which transcends the legal powers of local
fl

government,

County and city officials 'do not always looklmith favor upon,

regional governments which impinge upon their established areas of

power. Nevertheless, it is evident that the threatened destruction

of precious natural resources, coupled with the inability or un-

willingness of local government to control such destruction, has

provoked state officials to create organizations with enlarged

geographic jurisdictions. The design of additional such areas will

,

depend heavily upon the digility of local-g6vernments to control and
,

regulate the use of,latural resources within their jurisdictional

ounds.

C. oils of Government

Many states have pass d legislation to allow county and/or

city governments to form voluntary 'associations or councils of

50



government (COG). Such legislation is necessary if these associ-

"ations are to have A legal babis sihZe the state-local relationship
.

is a. unitary one--cities and counties derive 'heir power exclusively

from state constitutions and legislation. Many states have encouraged

the formation of councils of governmdht which coincide with the

bolIndaries of state planning regions.

While these may be organized within counties, in some cases

Athey are multi-county in scope. As noted earlier, in order to

qualify for certain kind financial assistance, Metropolitan and

regional clearinghouses must be formed--a powerfu],./lEpetus to,the

forthation'of locially designed councils of government.

The 'basic assumptionAmderlying this approach is that problems

of a regional or area-wide nature'can best be handled by local units

of government working gether. In comparison to other multi-county

approaches, ,the COG is a ost always formed by locally elected

. officials. In only a few cases are non-governmental individuals or

groups. directly involved in the formation of a local COG.

Unlike the ,i'ederally sponsored and state-created multi-county

_ areas, the councils of government are usually concerned primarily

with inter-governmental cooperation. While CAP's are concerned with

poverty and EDD's with economic development, COG's.often have a

broad range of concerns.

Most basicallt however, many councils represent.an atte+pt

by local, government officials to overcome serious cominn problems:-

There is an implicit recognition within eaOh.COG Of the

dependence bf local governments and the utility of working together
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to solve putual problems. Most typically, such councils work

\(1 together to facilitate more efficient and effective functioning of

local government.

There" is wide variation in scope and level of activity of COG's.

Some are largely informal and. county and city,offiCials,meet only

when a need arises. In other cases, thpyeare hiOlyrstructured,
4

, formal, and persistently active. Many councils act to channel federal

funds, receive Housing and Urban Development planning grants to

design a regional plan for.,Pie multi-county area, and study and coord-
,

inate action.in such mutual regional problems as transpoPtation, land

use, and pollu'Lon.

As the Mame implies, the COG is a federation; any action taken

by the Council is supported by agreement among all thp constituent

members. The COG- approach can be logically compared with the United

Nations 'Security Council. Each member of the'Councl has d veto

power over the Council's policies and programs; unless unanimous

agreement can be
0
reached, no Uniform action is taken. Thus, each

, 1

one of,thecomponent units retains itscomplete$soverei .

°
gnty,

. The councils are viewed by some observers. as predecessors of

regional governments. In several instances there has been some

advocacy of the need-to create such a fourth layer of government,

although.as it now operates, the COG ilffar from an "official" unit

4

of government.

Private)y Sponsored Development Organizations

In cooperation'with officials of government, private groups and

individuals often form development associations. These private groups
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are often formed under the auspices of Chambers of Commerce and

ed, present associations of local Chambers of Commerce.

Thee partj_...4ipants are primarily businessmen and the Major interest

in attracting or initiating new industries. .

Privately sponsored development groups are largely confined to

the city, town ox%perhaps.°.the county,levq.. Private individuals

rarely group together to promote planning d development Of-a multi-

bounty area. Perhaps a major reason .for'this is the competitive

nature of industrial development. InduStriet, in Surveying for

suitable location sites, will compare the relative advantages, of

diffbrent areas-kd pick the most advantageous., In attempting to,

entice industry, private citizens tend to be narrowly concerned with

the development of their own community and attempt to gain a com-

parative advantage over neighboring communities. Businessmen want

business in their own city; officials of government want to augments

their local talc, base.

Obviously, it takes 'a strong catalyst 'to include individuals to

work together on'a:muli7-county level to promote industrial develOP-

ment. 'Such` a catalyst may be provided by a'reeognition of bimilain.:

problems which Can only be coped frith through cooperative endeaVOrs,

A
. YI

Ihdividual cities seeking indIstrial'4Avelopment may be unable to

finanoestudies develop comprehensive plans,
I

or undertake a

sophisticsted industrial proMotion Campaign: By cooperating on a

41multi7county level economies of scale may allow private and public

bodies to accomplish tasks previously perceived as impossible.

53
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Chapter III .

,/,'

PROCESSES, PROBLEMS AND REQUIREMENTS IN
REGIONAL ORGANIZATION AND PLANNING

.

de range of political and administrative issues. are raised

conventional organizational structures.
...

the eeverity of these obstacles has'liMited widespread

.by the formation'of new or

In fact:

establishment of new governmental forms even though there is general

agreement among political leaders, gd*er40erit officials, an4t.obserers

That reorganization Hof local governmental structures is very much in

order.

It is the intent of t4s chapter: o examine some of the. key
, -

features of existing or proposed reginal groupings, a a Means, of

highlighting what appear to be theoretically and practic lly useful,

approaches. Emphasis is given to the OrganizationaPproaess used,
. /

particpan in that proeesS consequences of alternative regional
-

- .

organization, the systems of documentation, evaluation, and,Public

I

information, and finally, major problems likely to be encountered.

it'Regional-Organizatiqn Strategy

brian4LitnC:4stra6egy proposed
V

arid-outlined in Figureor is based onP
7j

organiza4ons in several states, and is grounded In contemporary.
, -4, -

in the fol

xperience of

ing pages .

rs.
multi-county

theories of social action and social change. It assumes the

a

A

democratic ideal of widespread involYement and representativeness,

which has substantial 'scientific support,f0M etucies of community
r.

and area action,programs.
1

The organizational mpdel takes full'

n
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advantage:of the leadership resources from existing .nfluencr or pOwer

structures, but does not necessarily'depend\on loea leaders provid
i

1
1

r /
the major input to area development programs The goal o the publia

II

action projects.

Professional staff and consultants are considered crucial

clarified-MA of goals, ;collection of needed information, feasibility

infoiiilaS4.ori:ihd education component ofthe model is to see

involve, train and encourage interested citizens to contribut' i eas

and energy. in the definition of desirable &orals, ariariimplementation

' .

testing, implementation, evaluation,feedbuk and education. However,,

the decisions about g ls, priorities, organizational policy and

implementation activities remain with citizen representatives.

Regional development organizations can thus take full advantage o

the talents available from temporaey'contultants77private firms,

universities, state or federal agencies, and other sources -- while

maintaining'control of the programs which will ,directly affect them.

The organization strategy outlined in Figure 1 is not intended to

be a defTogitive "step by step" formula for organizing area planning

grid development Rograms. Rather, it attempts to sySteMatiie.,Some.
sl

-MICA;
of the major processes which will usually accompany successfUX;

planning and development effort. Any specific regional organization

° will need -to adapt- and supplement-the-strategy to meet the unique

characteristics of the area and population it serves.

The top portion SF the model outlines the series of processes

or activities usually necessary as part of the organization process;
h.

the second level outlines the appropriate participants; in order of
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PROCESSES
OR

ACTIVITIES

\

PARTICIPANTS

PRODUCTS
OR

OUTPUTS

DOCUMENTATION,
EVALUATION,
FEEDBACK,
EDUCATION

18

Flom 1 - ostoko1urtoux4 MODEL rox xrcloo4krimoloo AND DEVELOPMENT

INITfATION OP
ACTIVITY

DECISIONS ON
INITIAL COALS AND
ORGANIZATION
orsico

, _.9r

mann. lung-
NATION OOLL401`ION,
AND Auxinix, TO
TEST GOAL TEAM.
MLITT AND VALIDITY

ORGANIZATIONAL ._.,
pentcH

LAudamo or nix
ORGANIZATION ANTS

PRIORITY SETTING

---)

prortri step AND
LAUNCH'S°
SPECIFIC Pto.r

11 AND EVALU.

AT or INITIAL
4 ECTO AND .

ORGANIZATIONAL
oisicr

1

.
.

IMPLEMENTATION or
porn:main PLAN-
NINO AND DEVELOPMENT
FROGRAN

Inn° tivs /
CI soup/

Lo SI Leaders 4
Metals

Amt. 4 Federal
Officials

Univorsity
Extension Staff

Temporary
Consultants

Et ed Local
Of 1 Isla 6 Repro-
ss t tivo Citizoom
fro throughout
tho Aces

State 6 Federal
Officials
Snivoroity
Extension Staff

Selocted Consul-

iCants

University
Extension Staff

Temporary Consul-
tants

State 4 Federal
Officials
Clotted Local
Officials 4 Repro-
sontotivo Citizens

Representative
Citissns
Elected Loma
Officialv
University
'Extension Staff
State 4 Federal
Official. .

Consultants If
needed

°Maori 4 /prowl
IlsptOssntotives to
the Orgsnisstion

Hint', Staff

UniVentity Staff
4 Federal

Of iris's
Con ultonts if
noodOd

\

'

1

.......--
°Masts 4 Iona& Infirm 4 forms'
Roprosontotivos Roprootnnylvso to
to the Orientate- the Orgonikstion

, tion Nit's.' :toff

Hired Staff University Staff
Univorsit 'toff Gnats 4 rodsrol
kits 6,c oral `Officials
'ilfficizt Consultants if noodsd
Iner6 6 Role proodor and core
for. Id, I Representative
Cons I ant. Participation of
halos ors attract'', Loaders,

6 Ootaiderm

Definition of
Dostrablo Coals
Initial Organics-
tion and
Planning Dasign

Commitment to get
mars Spscific

Generally Accopt-
able Initial
GO4ill

Initially Accept-
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LulportanceL trhe third 111A21 indicates the products or output that

should rcoult from the o mbinction of pr !von and parcipAti,,n; the

fourth and low.r 'eve. (but by no means least vignifican,t) netes,

t;mt! of the qocumentatiml evaluati 41, feedback And educational

appro;xiate No each pr)ceos 1);.0.00.

Ih:tiation ,)/' activity is usually MuUL appropriately underta

by 1,IIKAfiatiVi.: ,2itizens of the area or local leaders and tifficials.

Put quite often in areas where there has bean:little advance under-

standing of ares development concepts, state and fede:al officials,

university extension staff, up outside (often self- appointed) con-
- v.

sultants initiaV the activity, by talking .to citizen groups or looal

officials about the possibilities and potential of area devel,.);Jmmt.

Regardless of wl:,o initiates, the' product of thes6 4ties

should include definition c.,12 some desirable , or outcomesp

area planning. The particibants uld begin to generate ideas

)

about a design _for an appropriate organization and planning process.

They must deve.tcp substantial commitment to ,tne gualti and organ

zational potential if the press is to continue. Docume.ntation

should include an initial list or file' of proposaJs for goals and

organizational s.J.emes, There should be an effort, t,o inform a wide:.

citizen and leadership public by publicizing the results of tle

initial discussions. Finally, if the participants are to learn from

their experience, and transfer this learning to other groups or a2es,

a concerted atterlipt should be undertaken to precisely clarify, tllo

events and activities which led tp.'a formal decision to proceed to

7
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a next stage in th4 process; or if 'the decision Was hegative, there

should be a documented explanation of reasons for discontinuing the

effort,

.Deeisians,on initial goals and organizational design are a next

logical phase: Elected local officials from throughout the designated

area (assuming at leabt tentative boundaries have been delineated) and

citizens representing a wide array of status levelsf'incomes, and

geographical dispertian should be involved, 4/though formal election

of citizen representatives may not yet e either possible or appropriate.

The tiechanism by which local officials or citizens are selected for

participation may be less,important here than the degree of their
)IP

interest, oommitment,and potential leadership contribution to the

initial goal selection and organizational design. State and federal,

officials, particularly from planning and development agencies, can

often be helpful, as can university extension staff and outside

constants. The degree of consultant participation depends heavily

on the knowledge leliels and skill ofNleaders.in the region.

The output or product) should include a list of generally`

desirable and relevant goals, and an acceptable organizational design

and structure. Commitment of officials and citizens to the regional

organization strategy should be, obtained through an agreement to

allocate sufficient human, financial, ''physical and time resources

to assure, that the more detailed research information collection,

analysis and feasibility testing of goals and organization design

can proceed.

41
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Documentation should obviously include a formal record of the

products or achievements. Mass media reports should be used to inform

readers and listeners, but it may also be appropriate at this point, to

call public meetings in each major community or sub-area to present

the results of early discussions and cisions, while seeking sug-

gestions, criticisms, and observations frOMcitizens who might not

have been involved so far--but who have significant potential, for

future input to the process,' given" a clearly perceived opportunity.

It is highly important to maintain a written documentation of the

process and specific events or activities leading to initial decisions,

inUluding the Input from citizens not heretofore involved.

Research, inferma$.on collection, and analysis, to test goal

feasibility and validity of organizational design, As a crucial but

.often neglected part of the organization process. It is the mechanism

for taking full advantage of prior knowledge about aria organization

and planning, while making full.use of Scientific and technical tools

of examination and analysis. Technical and scientific kills are

therefore needed; university staff or private consultant& can often4,

be exceedingly helpful at this stage in assisting local leaders

to avoid errors based on inadequate information or failure to 4
sufficiently test initial ideas. It is at this point that rigorous

analysis can assist the organization process to move forward ifitelli-

gently and productively. Statd and.federal'officials can offer their

broader experience )ith state and federal programs, and can suggest

possible financial sources available from higher levels of government.

Elected local officials and citizen repi-egentatives shol4ld be directly

wl
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involved, although the bulk of the work might be undertaken by the

ocientifically,and technically trained consultants.

The product of this phase will usually include (1) delineation

of±-feaSiblegeneral goals and a seres of specific objectives to be'

pursued later, (2)*EL more viable or functional organizational design

adaptedto the specific characteristics of the area in question, (3)

detailed data about physical biological, cultUral, social, political,

economic and other characteristics of the area, (4) initial decisions

on required funding, apprioriate full-time or*part-time staff, organi-

zational officers, committees or task forces, and important relatibn-

ships with state, federal, university_and other agencies from within

and outside the area, and (5) a commitment from local or outside

sources to proVide the funds to initiate formal activities.

Documentation should include a complete record of results of

the research, including infolmation collection and analysis, potential

goals, and organizational alternatives.- Much of these data should

be graphically preparpd for presentation to public meetings and the

mass media. The results of this phase can provide extensive edu-
(V'

cational content for developing greater understanding about the

problems and potential of the area. It can also help the ,citizen

public to appreciate the kind of process-and method required to

effectively organize torealizejarea potential. It is often

extremely difficult for practical minded local leaders and citizens
.

to understand why research and feasibility testing i8 important

prior to formal action--because they have often had no training-in

(T detailed scientific methods, or have had unhappy prior experiences

GO
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with studies which seem very expensive and time consuming but do not

result in noticeable progresb. A thorough effort to increase,under-

standing of the importance of ,rigorous study and analysis can often

pave the way for later support and involvement of larger numbers of

citizens.

Launching the Organization and 'Priority Setting should be the

primary province of local citizens and elected officials- This is

the point where a formal supra-local organizational structure should

begin to-emerge.publically, If sufficient preliminary work has been

completed, thb citizensand'officials involved should have a clear

vision of the positive potenti' for investing time,, money and energy

in the creation of a new form of grganilation to solve problems and

,
realize opport itie7 which have not heretofore been effectively

attacked. 4

University staff, state and federal officials, and other con-

sultants an often play a faciNating and supporting role, but the

test of adequacy will be' the effectiveness with which local leaders

can be,in to tarry the burden Of launching formal efforts and setting

priorities based on prior feasibility tests of desirable goals.

The products should include: (1) elected representatives from .

local units (towns and counties) of the larger area, (2) elected

organizational officers, to constitute a legitimate and acceptable
a.

executive action group, (3) a set of priority projects, with recaunended

time for initiation and completion, (4) establishment of task forces

or committees to organize, expedite, and supervise each major project,

(5) Selection of needed prbfessional staff for the on-going activities

6 1
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of the organizati (6) preparation of an organizat al budget to

support the program 'activity, (7) clarification of sp ific or

potential funding sources, and (8) clear definitions of relationship

h other local organizations, stateNtnd federal agencies, universities,

con ultants, and other relevant groups. If these products (or outputs)
a

can e achieved at this phase of organizational development, the process

should be well on its way toward significant achievements.

ocumentation should continue as noted earlier. More intensive

train g programs may now be important to help the new organizatiopa4

repres tatives, officers, task force members, and professional staff

/I
gain ad itidnal knowledge about effective organizational functioning,

and to prove their capability to assume leadership.in the technical'

tasks re ired for project achievement.

Iden ification and launching of specific.projects will seem long

overdue f most of.the participants involved in the preliminary or.7.

gapeZation ,1 stages, Some obvious projects, on which most earlier

participant have agreed, will often already/be in process prior to

formalizatici of the organization. ,However, some frustration of

these earlie yorts may have occurred because of inadequate analysis

and preparat

One of t e critical issues in identification of projects is to

locate those dividuals in the area (within or outside of the formal

organizational structure), who ha4e a deep interest and commitment

to the specifi l objectives on which ji project/!s based. Committee

or task force m mbers will unquestionably, work more diligently and

persistently to ard the achievement of an end in which they have a
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41.



deep'and abiding interest. It may not always be pussil.ae to locate

people who have the requisite personality and leadership characteristics

to effectively participate. If so, there may be -serious doubt as

to the appropriatenessof the project.

* Prt1PeiSional tmPlOYees of the urwization can play_a central

role in initiating research and action efforts directed toward project

completion; but if the commitment and understanding of local Citizen

and officials is to be maintained and encouraged, they must\be directly

involved and should take the initiative in decisions and action.. Staff

members can most appropriately assum,pa back-stopping and supporting

role - -if the long range strength of the area planning and development

effort is to be sustained.: University staff, state and federal

officjals, and consultants should serve a supporting research and

technical role as defined by officers, task force leaders, or pro-

fessional staff, althoUgh they should also be free to offer suggestions

and ideas as they recognize possible errors, omissions, or new

possibilities for the organization.
.

1:7,)The projects of this phase will usually include: (1) a series

of specific projects for4further study and action, (2) identification

of the human, bhysical and financial resources needed to adequately.

Implement each project, (3) assignment of project responsibility to

bfficers task for e members, staff, or other participants, (4)

initiation of4a t vity directed toward the achievement of the defined

project goalsland objectives, (5) allocation ailable (or potential)

physical-and financial resources to proj cts or tasks, and (6) definitions

of need for outside assistance in the form of consultant, educational,
.

financial or otheigifforms of support.

63
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Documentation and evaluation become central in this phase. The

It .

1
proj ct objectifies should be written in such a manner that measurement

of achievement can be obtained in quantitative or qualitative numer-

ical terms. Professiotial staff should be responsible for record
4

keeping which will facilitate evaluation and feedback on achievements
.. ve

and problems. If staff members lack evaluation skills, outside con-

sUltants might be involved in design and operation of the evaluation

process.

It is at this stage that the invonement of citizens can be

broadened and strengthened. Many individuals with little appreciation

for the early organizational process will become interested in the

specific projects which relate directly to prior or-newly discovered

interests. A systematic effort to inform and involve citizens is

therefore of clear importance,, and should be a major preoccupation

of organizational officers and staff. For those citizens or organil

zation participants vita° lack technical or organization skills related '

to project achievement, continuing efforts should be made to provide

appropriate education and traini

helpful role in teaching the skills

processes.

9

University staff can play a

of problem-solving and action

Review of initial projects and attempts to achieve greater program

comprehensiveness should usually follow the completion of firSt priority

activities. As pAjects are undertaken, officers, project participants,

and consultants from university,-state, and f*eral levels, Will

recogniie inadequacies in organization,. inappropriate directions taken

by some projects, new possibilities for action, and other observations

6 4
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of shortcomings or oppOrtunities. At thiO stage consultant evaluaters

might play a particularly useful role.in helping to add perspective

to the observations of individuals more directly involved in the

projec"ts.

Products should usually include: (1) evaluative reports on

progress of the projects and degree of goal athievement, (2) evaluative

reviews of organizational adequacy arid effectiveness, (3) reviews of

program gaps and potential new priorities, (4) selection of new or

adapted projects, (5) re-allocation of resources to new priorities;

and (6) a search for additional resources when needed to achieve

-defined goals and priorities. Suchlproducts should enable the

organization to engage in e kind of -self-examination and:AdaPtation

process that willenab e it to move ahead even more vigorously.in

the fdture.

The documentation, evaluation,'feedback and educational processes

should also bereviewed and adapted if( appropriate. The quantity,

completeness, and quality of the printed material resulting from

the earlier phases should provide some measure of the effectiveness

of these procesSes. Consultant help in evaluating the printed outputs

might be appropriate as well.

When this phase is completed (although in a real sense it Should

become a continuous part of the organizational operation), the leader-
\

ship and staff will have a firm idea of how the organization should

proceed to insure greater program comprehensiveness. If resources

and leadership are limited, possibly a decision' would be made to

avoid attempts at more Comprehensive pi-dgrams, in the interest of
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concentrating energy,and limited resources on .a few projects which

have high potential for payoff. Regardless of the outcome of such

decisions mass.media reports and educational efforts should be

appropriately directed to foster citizen understanding of the new

priorities and their underlying ratiofiale.
C.\

Implementation of a more comprehensive planning and development

effort will usually result if an organization has achieved its

initial goals with reasonable success. In this instance, individuals

or groups which have not participated so far might become interested

.

or might be recruited by officers or saff. The addition of "new

blood" often helps to revitalize even a successful area effort.

/

ProduatS ofa morecomprehensive program would usually include:

(1) an expanded list 6f goals /which attempts to encompass all of the

major problems and opportunities of the area, (2) an aditedqnd more

-functional organization with the capability of dealing more compre-

hensively with existing problems or opportunities, (3 increased

skill and competence oeorganizational'Fticipants at all levels;

(4) increased understanding, acceptance, and support from citizens

in the ar,ea,,,and (5) a series of completed projects which significantly

and measureably improve human well being in the area.

If an organization has been particularly successful, formal

documentation might include a published case study of the process acid

effectiveness of the organization. Such studies are the basis for

this report, and c erve a most useful function in helping scholars,

organization officers, local leaders and interested citizens to

better understand planning and development, proces e

/.

AP
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Problems and Requirements in the Organizationst Process

The process as presaqpd in Figure 1 and the preceding paragaphs

may seem quite straightforward and readily opeationalized. But design

and deVelopment of an effective new organizational structure 1s a highly

complex and time consuming process. The following sections will examine

some of the details and difficulties ofhe major process phases de--
,tv

scribed above

:Prior Conditions. A first pre-requisite for the initiators Rf

a regional organization is detailed understanding of the conditions

.of the area, in terms of: (1) human and physical resources, (2)

earlier experience with L'eao'organizations or aevelopment and planning

efforts, (3) fundamental'or underlying values, or bel4ef systems of
:

citizens, and (4) 'characteristicS of existing institutionalized
t f

structures \o1 groupings which might overlap with the new organization.
2

'Obviously the researchi information collectioI, and analysis process

described above can help to provide this understanding, but initial

appreciation of important details can substantially facilitate the

selection. of goals early participants, and a/realistic organizational

design. °

If the development of ra new, and viable Organization is to be

successful, an effective communication and educatibnal network is ope

of the necessary (although not sufficient) conditions. If citizens ,

and leaders have limited khowledge,ofpotentially desirable,altern-

atives totheir present,cohdition, or are ignorant of their situation

as it compares tb conditions in other regions, the need for

is not likely to beat all apparent. A significant number of citizens
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and leaders must feel vrelatively deprived", or must recognize serious

inadequacies in the biological,'physical, pOlAical", social or economic

condition of their environment before they will perceive change as

desirable.

Voluntary associations, composed of individuals who have recog-

nized and become committed to a "cause" of some kind',(uweal health,

alleviation of alcoholism, stopping environmental'deterioration, and

so on), often s've to highlight relevant issues. But such groups

tend to be single purpose,'and may ave a limited view of highly

relevant problems or opportunities which have not yet attracted the

attention of advocacy groups. Voluntary associations can exert

prere on existingpoitical lystems to respond to unsatisfaCtory.

conditions. But it cannot be over-emphasized that without some

perception of "relative deprivation", voluntary associations are not

usually formed, political units do not automatically respond to

pressing societal problems, and regional'programs are not developed.

7
The Focus of.Regional Planning andpevelopment. The `rationale

k e

for multi-county groupings, as opposed to more localized planning
I

areas, should be clearly understood by responsible officials for

to area organization efforta. The initially crucial question i

"Why 'define a planning region?" The objectives to be accomplishe

'by a 'multi-county area should be the major criterion in deciding how

to delineate area boundaries, and the objectives must, therefore,

be responsive to this question. For state administrative purposes,

onasettofboundaries might be appropriate, whereas Xor economic

development purposes alternative boundaries may make greater sense.

68



7
61

I

The point is that one must first delineate multi- county planning goals,

and boundaries.associated with those goals, before attempting coordination

or management .of activities within the area. Without carelully

defined and comprehensible objectives, coordination of activities

becothes a-highly uncertain and frustrating process.

Many regional planning programs have depended on the development

of "essential systems" that( nce instituted, provide the stimulus

foremergence of more extensive interrelating systems. The.task of

the planner-organizer is to identify and help improve those "essential

systems" (such as efficient local government or progressive educational

s ervices)AWhich-trigger the formation of succeeding related or de-
.

pendent systems.

Planning, whether municipal, single-county or regional, has

traditionally focused on the physical aspects of the environment
*

buildings, streets, highways, physical land fo;MS, and land uses.

.0Where is increasing necessity, however, for greater attention to

ou,.lai and e6ological.planning. Planner-developers hay. often ignored

human desires, values, patterns of living and environmental-con-

strainp in their concentration on physipal resource development.
.

Indee d,, it,is widely Acknowledged that many of the social and
,

environmental prObiems pi'esently exp ..-fenced by society are an out-

growth of planned changes in the physical environment without con1
4

comitant attention to their social or ecological impacts.

In recent years we have begun to pay more attention to the

critical . need for human growth as part of any planning and develop-

ment scheme. Human resources are distinctly d ifferent from natural
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resources, and the development strategies we have typically formulated

for dealing' with natural resources are not often applicable to hurhan

resource problems. We have learned to manipulate natural resources.

resource development, however, is much mora.than effective

"thanipulatiqn" of the population: It requires a high Commitment to

design and development of organizational structures which enable

people to grow and develop individuals anclks productive groupings.

Delineating Area Boundaries. It has been unfortunately common in

regional planning programs to assume that by increasing the.geographic

area of concern we have thereby increased avai,Lable resources. In,

fact, per capita resources are frequently decreaded by defining.,

regional boundaries on the basis of limited criteria. The develop-

ment rationale. which encourages a number of depressed counties with
40N-47,

similar ecor-Aomic problems to forth a regional,organization is a

typi,cal example of this phenomenon. They have not e?cpanded't+ir

resource. capacities nor their ability to deal witlosenious economic
A

problems, but may simply have compounded the "problem" of insufficient

resource availability.

The delineation of area or regional planning eshas often

relied on the technique of "overlay mapping." Planners sing this

technique.gather a variety of physical, biological, economic and

social data, develop overlay maps depicting this information, and then

define the multi-county or regional boundaries on the basis of al'

commonality of area characteristics or problems.. This technique has
a I

not always been successful because it usually fails to examine 'the

social and political limitations imposed by attitudes, ideologies

70



and capabilities of citizens in the communities and counties included

ma-
in the regional organization.

,

Tor example% the apparent inability of governments or citizen

groups to deal with pressing/ regional problems or opportunities has

resultpd in frequent~ recommendations that county boundaries be

dissolved and replaced by new regional boundaries. However, political

obstacles make this enterprise essentially impossibikirin most states.

As noted earlier, figictional consolidation may be the, most viable

alternative to abolition of county boundaried."5 Under this form

of re-structuring, activities previously performed by single county

governments.are/collaboratively undertaken within the multi-county

area. .Functional reorganization seems especially well suited to

irural counties with declining populat oxis. Def)resped rural counties
o

can achieve economies of scale in the rovision of -services..

'Functional consolidation also has the advantage-of not disrupting

citizen loyalties to individual counties. The county boundary

continues to exist and the county government continues' to operate

within those arenas where efficiency can beachieved at a more local

level.
41'

It remains apparent that most.exiSting multi-eounty or regional

boundaries 'have been defined because of common regional char cter-

istics, rather than on the basis of an intkr-relationshivamo g Major7)1

growth factors. There has been a tendency to ignore the degree of
1320

.inter-relatedness or interddpendency among existinrommunity or

ecological systems in delineating boundtries. A4,,, least the following '
i

factorsiikufd be considered in. delineating area-wide boundaries:
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physical, biological, Cultural- historical, political, economic and

social charactel'istics of the area.
4

Major Obstacles to Effective Area Organization. A common

obstacle to effective, area .Qrganization is the tendency of individual-

communities to regard one another as competitors in the process of

I
economic dr social development. Unwillingness to collaborate witl

other governmental units to improve services or tread new enterprises

\\-

can render each unit less viable and less able to sfurlction.as an
0

attractive social or economic service c Each town often

attempts to protect its-own service 'units, even though they might

'The 'erior in quality or breadth of service,' thus promoting. general

.

inferideity,and causing many potential clients to go to the' larger

cities to meet their demands for quality and economy. It seems clear

" that towns in rural areas must learn to specialize in providing
os,

services if they are td,,47emain at all viable. However, local leaders

'often do nleit recogn4e the basis for t 's apparent trend todesert

rural shopping areas, nor the mutual benefits which might be derived

4,from a collaborative endeavor.

The limited perspective of a high.proportion,, of community' .

leaders becomes another major obstacle to effective organization

and planning. Major educational efforts'are needed to increabe the.

understanding and skills of existing and pdtential leLders, apart from

the educational process thatdmight accompany an area organizational

effort,'

A related problem, particularly in rural or sparsely settled

areas, is the conflict one often finds betweenl and among, rural
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and urban community interests. The area "growth ceht,r" .conters)

is frequently regarded as a threat to the development and continued

prosperity of.the outy g rural communities. In fact, it is perfectly

-pussible.for the growt center to continue growihg, while leaving the

hinter Tromunitles behind. Hinterland communities often perceive

this 4,..,ssitTIIty and refuse to Join regional planning groups. On

'the ,,ther hand, outlying rural communities frequently Join regional

planninR organizations in desperation
-

as a means for becoming

directly tied, in so e way, to the area growth potential evident in

the urban center.

The limited legal framework for cooperation between units of
4

. local government often presents serious obstacles to collaboration.

Unless there are specific sta.-6e legislative provigiuhs fur inter-
I

local cooperation, it, is often extremely difficult for local givdrn-
.,

ments to share services, facilities, mahpower, funds and i lanning-

systems., The legisla,tion to allow greater local flexibility in this

respect is in process of adoption, 'but many constraints remain,

for example, in taxation systems, law-making powers of local govern-

ment, and other numerous limitations on local government.

Another potential obstacle to effectiveorganizatiunal achieve -.

ment is the occasionally destructive role played by well-intentioned

_special interestgOr pressure groups (alluded to above). Tese gAups

often attempt to steer an organization tokward concentrated attention

on "their" problem, to the exclusion of a' broader and more uompre-

hensive perspective. If a new organization becometi id,(:.n(iiied with

a particular group or point of.view, this will'invariable alienate
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, other groups with either a broader or opposing interest. The'r,e is

a very fine line between assuming,an ideological position on Tajor

issues, and attempting to take all points of view into account in

the goal setting process. It is at this juncture that the "research,

information collection, and analysts" process becomes crucial in

testing out goal feasibility in a scientific, systematic, and non

ideological manner. This will help1to avoid becoming captive of

interest groups, and should help minimize the 14elihood Of stereoL

typing the organization or any of its supporters.

A final issue that niust.be resolved is the "obstadle" avising

from attempts to do everything at once, thus diffusing7the.energy

and resources of partiCipants to the point that nothing significant

is achieved on any one goan.. In the face of declining population,

increased dependency of an aging. population on fewer employed members,

and other changes in rural aociety, local units of government are

pressed to provide a wider range of education, health, and other

services.- It seems highly unlikely that most local governments or

other organizationa will be able to finance and support these new

service requirements without at-gaining greater efficiencies in.

existing governmental functions. A deliberate choice of either,

(1) conaboration in securing the needed new services,,or (2).

o general decline in existing services if new services are offered,

.4

seems almost inevitable in many rural areas.

Initiation of land-use' planning programs is a case in point; if

effective physical planning (:)f rural areas is to be undertaken as a
-

means of preventing despoilation or mis-use of rural resources, a



professional staff'and substantial ancial support must be assigned

to planning studies, development of land use regulations, and policing

functions. So far federal and state funds have keen used to initiate
cab

activity in some
f
counties and townS, but the effort mutt be magnified

if adequate protection of the environment is "to ,be sustained. It

r. remains uncertain whether counties are willing to assume the major

costs of land use planning, to mount a significant and effective
.-.

pri4gram-ifstate or federally initi,4ed efforts are not expanded.

F4°6 The Poverty Issue. Much of the literature on "community"

devek)prilent recognizes the need to deal with pressing problems of

\povdtty in rural areas. .Community developers often assume that
\._

sufficient human and natural resources exist, but need to be

organized and rddistributed so-that deprived sectors 'of the popu-,

lation receive an equitable share. .Another view, often, held by the

poor themselves% is that insufficient resources are available.

Community action then becomes a process of taking from the "laves"

and giving, to the "have nots," Many advocates for the poor likewise °

view community development as a "win-lose" situation in which the

poor gain only by taking from the more affluent. The first vi

point suggests that more innovative institutional mechanisms must

be created so that resources and employment can be available to all

sectors of the population. Polterty is therefore defined as "under -

utilization of current resources and not a result of full-utilization

invited resources."7 The major obstacle'to developing resources,

so that the-"poor" receive an equitable shares, appears to arise

from inadequacies of the existing social, economic, and governmental

structure.

g,
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The 1970 cens s data indicate that those individuals'having few

skills and little health have enjoyed rising incomes as our society

has become,more affluent. Although gxperiencing greater abaolute

income, the poor, = e likewise experiencing greater "relative

deprivation". The al poor', particularly, are at a disadvantage.'

Their relatively is lated wy of life (compared to urban living),

inacces6ibility to dvanced education, and lack of knowledge about'

'the range of occupational opportunities, increases the likelihood

that without concerted effort at the lbcal, state and.fiational

levels, the poor will continue to be relatively deprived.8

Regional plann ng and development progr involving local,

sate and national governments may provide an improved mechanism for

rural development. Individual local communities, particularly in

rural locations, usually do not have adequate competencies to mobilize

the resources Icessary to mount fall-fledgedAeducational and

employmentoRrograms

from outside. 9 Access to resources from outside the local community

for low income people without suProrebrand assistancg

is, therefore, ess ntial if substantial changes in income levels at

the local communit level are to be achieved.

Measuring Development. Regional organization officials need a

mechanism by which o evaluate the degree of program success. One

readily available means is to examine existing indicators of change.

Statistics generated by the U.S. Census, and other 'government agencies,

will reveal whether the population is declinng or growing--an

obviously important measure for programs which depend on a minimum

population size to achieve economies of scale.

s \segs

.7.6
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Anothen common census measure is median family income. The range

of incomes, the proportion of the population be]ow the poverty line,.

and the proportion with very high dncomes, are useful statistics.

Levels Of education are usually good indices of the general

"level" of development, since educational attainment usually correlates

.strongly with other indicators.of progress. Median educational levels

are a rough indicator of the general "quality" of the social environ-

ment. The proportion of the labor force in the professional,

technical, managerial r other skilled occupations are good indices

of general development level. There are considerable data indicating

that communities having a large Proportion of highly skilled pro-

fessional or technical personnel are relatively "better off" in

several respect than-communities with a higher proportion of lower V

status occupations; highly skilled leaderb usually.come from these

groups; incomes are usually higher; and exposure to external know-,

'ledge appliCable to local issues is usually higher.
4

The number, and type of corrimercigl and service-establishMents'

are also useful indices. The less developed areas generally haSre

fewer commercial establishments per capita and a narrower range of

available' community services.

Area development is likely to take place most readily in those

locations having a pre-existing organizational tructure through

which leadership and, other resources mobilized. The most

direct measures of organizational v>d lity involve an examination

of at least the following cri
: "(1) How much increase, (2)

in which life changes, of which people, (4) has been, produced

77
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by which organizatiOn or set of organizations, (5) at what costs, (6)

to which people, and (7) in relation to what altepnatives?"
10

Each

of these criteria can be directly measureable if care is taken in

designing information collection instruments and administering them

with full. attention to social science research methods. If we are

to know whether area (regional) development programs are achieving

their 'general goals and specific objectives, making these measurements,

analyzing them, and using them to evaluate the effectiveness of the

organization and its programs seems essential; yet, sufficient

attention to thordugh-and on-going evaluation remains an elusive

enterprise.

CA

ConcludiNg. Comments

The intention of this chapter has been to present a general

organizational model which has been operational to a significant

degree in a number of areas within the United States, and then to

define some of.the factors which. can cause difficulties or problems

to any organizational development strategy. The model suggests a

series of processes through which organizational development ;mist

generally pass if it is to become effective in reaching the goals

for which it was created. The desirable participants for each phase

of the general process are _described, and the prodUcts or outputs

which should result from adequate attention to process phases and

participation are delineated in some "detail. The strategy is clearly

based on a combination of local, state, federal,, and consultant

initiative and input. Finally, the strategy model suggests some of

78
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the crucial'documentation, evaluation, feedback and educational',

, processes which should. accompany each Phase of organizational develop-
0

ment. Heavy emphasis is placed on public informatiOn, participation,

and specific edupational programs for those in leadership and support

positions.

Additional requirements or problems to be considered include:

(1) consideration of helpful, or harmful prior conditions, such as

the cultural-historical background of the area, (2).existance of an

educatiOnal network which can support organizational development and

action efforts, and (3) understanding of the potentially 1pful,.potentially

0

but often destructive r,ole of voluntary organizations ready exist-

ing in the area. Considerable emphasis is given to the focus or

rationale for wea developmentwefforts,' as compared to alternative

strategies of attempting to plan and develop people and other

resources.

A.discussion of the criteria' for delineating area boundaries

is included (although it overlapp\somewhat with material in Chapters

I and II) because this is a crucial part of the initial work in

organizing a well-conceived are4.organization. Some of the central

'obstacles to effective organization development are presented, but

no effort is made to outline all possible obstructions. The issue

of how low income people ought to be involved in regional planning

and development is discussed, in part because a high proportion of

the early regional development efforts 14ere a product of efforts

to alleviate poverty.

A



Finally, the question of measurement of change and evaluation

of program effectiveneSs is emphasized, in part becauSethis is so

often ignored until after programs are in operat449. Unless measUrs7(

ment is considedLat the outset, ity often impossible to establigh

a baseline and adequate measurement instruments on which to base an

evaluation of organizational and program impact.

The following Chapter introduces a series of social and psycho-
-.

logical considerations which can be helpful in the total organizational,

planning and action procedures. It is an attempt to appal-what we

have learned from social and psychological research to the practical

issues of organizing, planning and working with people in a new

organizational setting.
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Chapter IV

ORGANIZATION AND ACTION STRATEGIES .

If regional plat ing or development' programs are to be.effectivel
t .

.

- ,

% the new organizational%strUctUres must transcenlithe power of Local

...

governments or county "boundaries; that is, the new Unit's must be

A,
strong enough to assume decision-making powers appropr e tovared=

wide goals..,

A viable multi-county organiAation can presuMably facilitate:

more efficient and effective area-wide resource allocation, by pro-, °

vidinga mechanism whereby counties and towns can share the eost

of funding (or more readily secure outside funds) for those services "

whi h'cannot beSUPported by a single Community,. This clearly

implies a separation of regional responSibilities from local munici-

pal responsibilities. Once the area-wide organizationalstructure

is operational, a iey function is, therefore, to coordinate area-

'wide activities with existing'local, etate and federal.' agencies.

Cooperatign with existing government organizations is generally

essential to the avoidance of destructive conflicts. Ideally, the

local governMental unit retains responsibility for allocation of

those services which are economically, politically, or socially

Ireasible at the single community leVel, while the regional agency

assumes responsibility for providing selected services on an Area

basis. This organizational fratework will invariably raise at least

two significant quest ns for local leaders: (1) To what extent

ti
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will multi- c"ouity development effort; directly benefit single com-
s

munities?, (2). To what extent will'singls community programs be

.e
coordiriated with, and supplement multi-county planning efforts?

1

To resolve these querstions the formulators of multi-county

organization must be vitally'concerned with the degree to which the

organizationdl goals, reflect rboal concerns or priorities. Thir)

implies' that the organiAatiOn'must'be structured to ensure continuing 4

representative participation by citizens. In seeking participation;

however, some major questions must be raised: How are the repre-

sentativesbhoseh Whom do they represent?, To what extent do

representatives influence the goal selection process? How'do the

. representatives articulate citizens' goals to the regional officials?

Each of these questions relates to the allocation of power withih

the region. Do the represehtalves have power to make deCision8

which direct regional planning and development, or are they simply

"token actors", manipulated to fulfill special interest goals? It

is not unlikely that professional staff people associated w

regional organization may be encouraged by select segments the

population to "co -opt" token representatives; this'"simplifieS" -Eke

organizational process and makes it easier for the leaders and staff

to proceed.

Organizers of area-programs must.pay careful attention to at

least three major citizen involvement requirements:' (1) Local

involvement in the planning effort should be instituted at to very

beginning and facilitated as a part of the'larger Organizational

strategy; (2) citizen representativeSshoUld help select gOals and

then should thoroughly examine their Meaning and:implications;
ri
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_(.5) pUbliC information and educationca programs should be designed

to clarifyiprogram objectives and aid in reconcilingAhem with

existing attitudes, values and belief systems;, and,(4) theAcro-;,/

fessional staff must bt cautious not to inadvertantIy assume roles

already perfbrmed by existing institutional or organizational

I structures, nor should staff assume functions Which could readily

be undertaken by ex sting officials or influentials.

Degrees of Citizen Participation'

Arnstein has developed a model describing the varies leVels of

citizen participation (see Figure 2).
2

At one end of the continuum

she describes two types of citizen participation strategies which,

in fact, are simplyrmechanisms designed to manipulate'or to provide

"therapy", and in effect, to dilute potential citizen resistence.

These tyloes.of "participation" obvioubly do not lead to democratic

involvement of citizens. 'Likewise, three forms of participation

are outlined which she calls "tokenism,:" Citizens are involved

only to inform them, consult with them, or placate them. At the

upper erl of the continuum, citizen participation becomes .a-
ra

"partnership" among citizens and leaders. By delegating specific

, .

responsibilities and powers\to Citizens, or by handing over control-of,

the'plann

s'-'° the partici

g process to

ative leade

citizeri Participants, leaders

ship Oqde , Arnstein's tpolo

qu helpf61participatio

in objectively assestin0 the degret

citizens into 4th planning process.

ofierationa ize

y.o8citIzen

the organization 1 planner

to which he has incorporated

The ladder'also implies that

'83
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FIGURE 2 - Eight Rungs On The Ladder of Citizen Participation
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:

Taken from Sherry' R. stein, "Eight Rungs 'on the L4d4e'r of Citizen
Participation"; in itizen Participation:) 4fectinz,CommunityChangel
Edgar S. Cahn and Barry A. Passett,'Praeger Punishing: New York,
1971, ppt69-91-.-C
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planning programs can be more attentive to the Minority and relatively

deprived groups inoUrsociety, by focusing more deliberately on under-

.

etSnding the.social environment in which human beings live. Planning

. h
strategies muSt

.

be designed to improve the socialClimUte and quality

of living experienced by deprived segments of the population,*which

con only be democratically achieved if people. feel they have sufficient

power to participate yin theAmptovement-of their destiny. If existing

institutional structures have not developed adequate mechanisms for

citizen involvement, then deliberate design of area programs to

enhance participation in goal netting and goal achievement would

seem crucial in assuring that tokenism or non-participatipn do not

prevail.

:4

Citizen Identification,With The NeW Area

Development of an area-wide "social" system is a necessary pre-

... 1

condition for successfuly involving local leaders and citizens in
e . ...

.

a regi9nal or-multi-county organigation. If the new organization is
A .

to-be effective, over the long run, citizens of the region must

ident,ify,with the area, as well as With their individual counties

07, communities.. Likewise, the multi-county organizational structure

must be accepted and\Supported by area citizens. An educational

1

effort to supp x't systematic deVO.opment of "ixtra-loc 1" community

leaders as fac litators for mobilizing the resources.° the multi-

county area 'malt be a necessaryOrecondition for succes 1 area-

wide identificatOn r commitment of citizens. Input ,from .leaders

outside the 16-6A/-community may otherwise-generate:antagonism and

re;jection.

A
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In moot casts the population will already identify to some extent '

with the "functional economic area" because they use the radio and

television stations

services available

runetion'al economic

, transportation facilities, and rommercial

primarily through the major urban centers._ The

area can therefore provide a preliminary basis

\
for building a regional social system and organizational structure;

.providing efforts are made to break down the rural-urban cleavages

and the inter-communfty'competition discussed earlier. 0

Simply because the area is "fUnctJ.'Onal" economically does not

in any sense mean that organizational structures necessary for

concerted socialaction.have been developed. This problem is

succinAl Y4Stated-by One authority: "To a'great extent the emergence

of area-wide action programs te,..harry out development objectives is
.

0.
,..

tepeNent upon the creation of some area identity among 'deal people

and on the formation of area ,social structures to far..:ilitate social

action."

, .
However, it seems important to stress the significant role lUcal

governmental Its 'can contintre to play. The responsivepess of local

units' of glvernmenit. to citizen needs is potentially ,Intal,t greater

thaDOregional, state or'federal governments, It is therefore important

o maintain and strengthen the policy-making and administrative

responsibilities which local governments can efficieritly perform,

while at e same tine organizing an area-wide organizational

,.C:Ztra

structure responsiv? to larger (and less loca0 proble or oppor-
.

tunities. (This dual effort may be the best 1 orange mechanism

for enlarging and, sustaining citizen volvement in public affairs.
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Regipnal planning orrnizationsoften vigorously encourage local

community' deVelopment.programs ds Well as the more comprehensive

multi-county planning programs. The increasing vertical ties, as

discussed earlier, imply, however that solutions to apparently "local"

problims will often re be foul at the local level. It` is a principal

'role of .the new regional organizations to'aistingUish 140.01 issues

can best be dealt with at the regional level, and which are test

handled by locallevels of govern6nt.

Further Issues,in imizing Effective Involvement

It*is of central importance to systematically identify the, Icy

inflUentials, power figures, opinion leaders and others who will tend

."
to legitimize or condemn new forms of organizational activity. Some

dr these will hold formal Positions in local government or major

economic, sOp'ial or political institutions, while.others will be
A

largely "invisible" to the tiutsider,

a .,,
It is also important to identify theemajor organizations through%,

*a

which people in 'eommunities'and counties work; Some of these will

be,*specialized (such as stodkgrowers'' associations); while others

will be more broadly bis'ed (ouch as cothtunity development groups).

The purposes; signifa.cayzt activities'apidteadership' of each major. ,

olrganization should 4be examined acid Oel y ini4atorS of
1

new area progr s.'

. .-

Of equal importance (possibly'more signific t pr many purpc;Sles.)

-%,-.
. . .

i: , t

is the idefitification Of individuals and sub-groups Wthin the oom-(

,
. , . 04

munity Apo are not involved", or who hAye been by-passed byexistine

87
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avepues,fc* Involv ement. These often include mineritypeoPle, older' 4,,

citizens, younger citizens, poorly educated individuals or low icome

".

people likewise, many4ndividuals cf pr'00umedthigher status are

oftemnot involved because no one has demonstrated to the the Value
1

of their participation. A very personaapproach isuspallY eded

to secure at least representative participation from these groups;

numerous experiments have demonstrated that many Such individuals

will participate if projects can be identified which directly touch

their concern. itch efforts require continuous attention, since

many of these peoIle lack confidence in their ability to make an

effective contribution and need regular encoUragement, re-entorce-
%,

ment and clarification of how their participation fits with the total's

organizational scheme,

It is also of major importance "to iden%ify local state and
r

I.,:?

federal goVernment agencies which might provide inputs to the regional I.

, T

organization process. A wide variety of talent and publicresources

Y 41 ,

are available if adequate lines of communication and involvement can

be' -established: "Many agencies, or individUal within -agencies,

prefer to respond to citizen requests ter their participation,

(
rather than initiate an agreement to participate.

, ..
, .

. . ,

University'and Fxtension staff, can also 14 valuable resources

i 1

for many phaSes of activity (as suggested in Figure 1). Private
I--

cor/s ltants may be particularly helpful for_ pecialized studies or

edue tional 'programs.

Possibly the mdst'cruciai factor in developing and maintaining

effective^and efficient involvement is-a contfiluous program of

8 3, r
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' training, udcat4on, aTfpublicinformafion. Indiiiduals at all

1L)vels of the organiNtIonal hderarchy can increase their leadership

skills, Lowledge, and effeeti4nesu in task accomplishment if they
f,

have opportunity to i'eularly interact with othes Itavfnd
i

4'
inteeebts bullogreater or lesser talent.

.

..

Another key 'point is the encouragement,of specialization by all

pa ticipanta in the process,, so that each can work on projects of
o

greatest interest"to them and which draW on existing special talents:

It is the pooling of specialized talent from local, area, university,

or college, state and federal levels which seems to have the greatest

potential for securing the best balance pf human skills which

4 ultimately leads to achievement, of goals.

Folpal Plynnifig Process,

The oeganizational process (outlined in Figure 1) can be sub=

divided into three alajor planning phases as . portrayed in Figure 3:
,

4
(1) normative, (2) strategic,' and (3) operational. The normative

phase is associated with the organizational stages which attempt'to,

'define clear'and measureable,plainhing goals or targets: It, ttempts

to describe "what ought to be done," and is therefore an attempt to
°/.

articulate desirable values, beliefs, norms and conditions whicha

define the kind of society and environment-worth wlking towa dro In

some ense it is an: expression of What is pAsently wrong wi.tl the

area what ought to., be done to torrect.the imbalances and Ina 0-

quac es, and what new.opportunities might exist toward which t

cit zens might striV

89 NAt
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p ani r!..- at tt'm1,ts t, e add be 1t Il 1 f 1 ::,11:.::r and

;,ra.ma earn; baseJ.,on all 1l cat .6n of al 1 available: Information related

defined guals. This phase ref:nos what "ought to be done,'"

to what "c be dune" giiyen the constraints and limitations of human
A

firancial resource, and Physical r'esource's. Goals are Sub-

A4,1' n tu a series of specific objectives Wtitch stand the tests

as b 11 1

LI,naf l lanning is focused on "what will to. doge," given

th, r eel. 47, ais Oising from the strategic phase. I t concerned

wi t t hte sper'i11e allocation GC resources to projec ts, dear exp I -

Ore necessary action stp's , and the design of methods %to

fun,: ()nal and effective program.

IMAtLVu planning is to be ,4ff !ctively achre v ed , the citizen

( nt pr;, ,eescus !s,ussc'r earlier become crucia . TaLim phase

r'.. urinal !!.., ( :is rot a tti Ludt. for el

l.tb 1 1,

A

values, beliefs' grid 'norms--as well de I' t uns 'of

, 7! tizen

Unless

00.

1*,,tbl:o recognizes as desimble for 1, future of

real,. care is taken in securing: public, input at

j. t phas;.! , the' s trategb! and opuratiOnal phases .are in

is danger of being substant fall:, off target. Policies arising

' tiVe piannik are t.00 often limited to the deliberations

4 W f brct ucratic structure of goverTment, without tI,he king
I

M
, uraj is t re inl 71+, d 2seribed here : consequently marry of -the

Ei!!! ...nal plans gath dust rather 'than protridcmg a blue-print

;:i.h.!:or,eus action.

,10
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FIGURE 3 .7 Major Planning Phases
4

NORM4,TIVE .PLANNING

"What ought to be done"

Value Considerations

STRATEGIC PLANNING
"What can be done"

What is possibleDoiwe have the
knowledge, skills, money,'
technology?

0 P-ERATIONAL PLANNING

"W1at will be done"

Iffiplementation-=the q4OW":of planning,

Takbn from Hasan Q &khan, "The Triumph of Technology: 'Can' Imp es

'Ought", in P inning for Diversjity and Choice, Stanford Anders

(ed.), M.I.T. Press: Cambridge, 1968, pp. 212-213.
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This thrMe phase planning process should privide answers to

the following queStions: (1) What policy alternatives do the citizens

most desire? (2)
4

How CY sUport/Can b generated to implement,the.

alternatives selected? B) What potential exiaTb forserious con-

flict in the implementation orplans?, (4) Are thereiserious value-

!

.

I (belief-norm divIrgencies within the population, or between segments

of the population and the professionals responsible for implementation?

(5) What educational or information dissemination efforts might be
---

necessary to resolve the conflict and improve the probability of.

success in achieving the selected goals? (6) What are the minimum*

levels of human, financial and physical resources required to aAsure

the achievemenb'of goals?

This usually means that professional staff, public officials-

and citizens must exhibit both intelledtual and emotional support

for the achievement of the- planning process goals; they must each

'feel a personal stake in successful implementation of the required

action steps.

PlanninK Process Model

Figure 4 illustrates a more specific planning process model;

4,
it overlaps directly-with the ckganization model in Figure 1, but

9j
'adds several additional dimensions which are cruci 1 details of

1

ti

ple4ning,1andrepresents, a summary of a more comp model discussed

in detail elsewhere.
6

This model assumes that an organization,for planning and p.evelop-
,

ment has been established; the star ing point for the planning

t
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component of agtivity therefore begins with the*issues, problems or

opportunitiestand prelimin goals which have already been identified

for the region. For any of the issues in qilestion: basic-data must

be generated to dev p understanding. of the issues (problems or

oppottunitfes) question The list of data types in Figurelli is

intended to e illustrative °Alija' kinds of information which might

be needed in an area or region; for any specific issue' the infor-

mation categories might be quite different and certainly more'detailed.

The analysis process exlkines the issue to beosure that it is

underst4and clearly defined: Implications of the data are ex-

ploy ed and projections of pessLble action consequences are examined,

assuming no planned change nccurs, and under various assumptions

about the fu:ture.. Thorough understanding of the existing situation
/.

surrounding the issue is essential prior to establishing refined

goals`and methods through which the issue can be resolved.

n)

At.the goal refinement stage the hopes, wants, values, and

aspirations of the population are balanced against the findings bf

data analysis, to determine Which goals are Feasible and could

tably and productj:vely, be pursued within flnancial and other

ce constraints. Specific 'goals, objectives and policies for

achieving them can t1-4 be established.
.1e...

' ,Presumably there will be a variety of alternatives by which

he specific objectives might be achieved. These alternati

eed eXamihation to determine the app4achea v;ith'highest p tential

for resolving the issue, within the established constraints,

%
Predictions of potential outcomes under various

41*
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approaches can help clarify, the bases for decisions among the
4

4 ' 0

options. The elaborateness of this stage of the process will depend

101 hea, fly on the ,skill. of tbe staff orle'aders involved. Coffiputerized

,

si lation of quantitative data' as a basis fie projections might

be esirable ifl-resources are available to achieve this. But many

kin s' of issue's m*y not be amenable to t4is level .Of analysis, and ,

r

rat. onaI human jUdgment may beLthe'principal basis for choice.

to

or

ne

Once decisions are made,, appropriate methods must be selected

lementhe decisions. This may involve creation of a new

anization, modification of an existing organization'to pursue
-

goals, -cV7Simply assigning' the newaction project to an existing-
t,

,cor ittee or operational progr The more specific-procedures for

ef ective implementation of planned proje4s are discussed further

latelectionS).
"I

The outcomes of prdjects. should be, directly measurable in so
.:.'

6 ,-''

' f r as possible, And should closely complimeA.the'earlier agreed

'Upon general go4ls' and Moil specific program objectives. Again'.
...-,'

...2

., . .

the6outcomes listed in Figure 4 are intended'only to be illustrative

of possibilities. They cad represent targets toward which the

planning group works, and should enable the program evaluators to

rcillcally determine when thToal Outcomes have bev_reached,

or to hat'degree they have been achieved.

1 1
s> i

e evaluation and learning componen 'shouldbe on-going

obvioush.yrelated directly to the tiocumen ation4evaluation, eed-

back and educational processes outlined in Figure 1. If planning
60,

as

.effectivene6s is to ,improve, evaluation and Aarnirig are essential --

D.

4
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and well worth the investment of financial resources to assure that

this crucial component receives adequate'attention. Outside con-
.,

sultants, from private firms, universities or other agencies, can

often add subStanlallY to the productivity of evaluation- learning.

The, planning process has been treated as a separate component

'simply to emphas-10.7 its relationship the organizational process
4,

described earlier, and to make the process more specific. The more

detailed treatment of rural planning referred to in the first'

paragraph of this section Might be useful fore readers interested id:

i7ural planning and rural development as a broad approach,t6 regional

deVelopment (Lassey, 1973).

The Action - Planning Concept

Throughout the preceding pages the importance of a strong link

between planning'an.aCtion has been continually emphasized.

Friedman has suggested a label for such a linkage: action-pl ing.
7

This conception fuses action and planning into a single process,.'so

that 'the usual stages (as implied in Fialres 1, ,3, and 4) are inte-

grated into a cyclical Operation that is an integral%part of

dqcision-,making and.management.at state'and national,

levels. In this sense planning can become the, essential "gUidance

. ,

System" for the pOsitive actio0 of any group or organization,
. /

. , / 1

1

4

governmental or Otherwise. In its most generalized form planning

is a-pervasive activity. dlliberate action entails .(in'Varying

''', ---degress) value and normative condiarations in making choices among

alternatives: An:attempt is usually de, howeVO,ingdequate or
,

, A1 .

sOphisticatedi to relate,cos-CS-to ben its as clearly as possible.

_P---°-



And there is usually some mechanism for corrective measures if action©

are perceived ati inappropriate, poorly achieved or otherwise fail to

some degree. .

1

The action-planning conception radically alters the so-called

"traditional" role of the professional "planner". Instead of the

technical analyst who provides theaa(tground information on which ,

deoisions are later made, the actioatplanner must also become directly

involved.in managing and directing the total proCess. To do this

successfully he must have not only technical competence in preparing

f,rmal plans; he must also have well-developed communication and

management skills if ht.) is to-successfully relate with, political

Ifielais, public administrators, citizen influelials and others

roupllsible fur research, decision, action and Zwaluatiun. He may `

perform crucial mediating role between ail other participants

aw do fined in Figure 1.

Citizen involvement in the plannillg pr000ss is illustrated in

Pigurem somewhat differently than earlier. If the planning or-
.

ganizqtion uses its full authority to design and implqment a plan

for an area without eitizen involvement, it may develop a technically

sophisticated plan which has 'little potential for successful imple-

mentation._ Planners or planning organizations' regularly design plans

for an area, and,then attempt to sell the "packages" to the coMmunity.

f 0

Orvplanners may design tentative plans. which they present to citizens

and then invite questions or criticisms. Another planning strategy '

is to consult with c.iiizens prior to design of a plan, and in _this
40

way attempt to insure some citizen input intotthe plan.

I
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FIGURE 5 - Continuum.of Planning paeticipation
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Adhpted William R. Massey,- Leadership and Social Change, University Associates Press:
Iowa, City, Iowa, 171, p-28.
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The action--IS ing model rejects these strategies 'and, instead,

deattempts to pr,ovi mechanism for citizen influence on all phases

of planning and action design. Such collaborative "citizen-planner"

invovement can result in a citizen-oriented plan acceptable to most

sAments of the population. The planners must be reminded, however,
4 -

that this strategy implies giving up decision authoVity, so that

power is "shared" with citizens. A certain degree fitrisk,.and.:trust

_
in the potential of citizen contributions, is obviously. nene'ssary

A key po±nt in -pae action-planning approach is not to allow

this process' to become the exclusive responsibility of a centralized

agency; rather, individuals, groups, and organizations of many

kinds should be given responsibility and credit for significant

roles in" all stages of the:activity'(again, as outlined \in. Figures 1,

,3, and 4). Neither should all participants have to operate under

a single set of goals or objectives, ,nor be "supervised" in any

controlled sense. The pentral role of the responsible planning

group or'agency provide a mechanism for linking the various

activities together in a formal coordinating System, to assure that

all of the defin objectives are met, gage in the implementation

. . _,,
process are rec gnized and filled, and the activity overlaparz.:
A-

minimizeth is regional linking or coordinating function might

bebt be perf rmed through the organizational structure which results

frail the p ocesses discussed earlier and summarized in Figure 1.

A k y feature of the action-planning approach'is continual

,evaluaifi.on of the progress the region is making., The pldhtinggroup

must continually ask: "nave significant interest groupsAbeen

,99
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`neglected? Are all segments of the population represented? Hale

the relevant influentials or institutional and organizational repre-

. sentatives been contacted pad are they continuously involved in the

process? Is there enough time to complete the objectives and achieve

the goals of the plan? Are counter- campaigns developing against the

action-planning process? This last qubstion requirep a high ,level

of perceptiveness. If resistance is developing in certain segments

of the population thisimay.be an indiCatipn that the-involvement and

educational,processes have been inadequ'ate, or fundamental conflicts

existThver goals or procedures. If so compensatory action to

alleviate thede signs of stress may be possible. (Resolution of

conflict id, discussed in more detail later).

Rble of Professional Staff as Advocates

The professional in regional planning and development is pre-

sumably a technical expert in the planning process; but he may alsp
.

se s an advocate_ifor specific goals in the formation'of rrgani

zational policy. The action-planner must work closel.ywith special

interest greups within the population to articulate their iterests

in the process of goal setting and plan design, SUch "pluralistic"

planning will undoubtedly generate value conflicts. To the extent

the professional auction- planner seriously, assumes the advocacy role,

he will become involved in clarifying value inconsistencies and

conflicts, and helping., citizens choose between conflicting value

systems. As a facilitator, he must help citizens to rigorously
0

state the vallies they wish satisfied, and.assiat in re,sotl.ving

1 0 0
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'existing value conflicts: In the process' of advocating for special

interest groups, he may enter into conflict with existing public

agencies. He must recognize this possibility, and often be.4#11Ing

to articulate thS demands of special interest groups in the face of

conflicting public policy. As a change agent, the action-Planner

must often be willing to act as arlfc.of existing inStitutional.

structures if these structures do not adequately reipond to citizen

needs.

Single-Purpose and Comprehensive Planning

A.

to these needs But, implementation of plans will obviously take

place incrementally Strategic planning presupposes that a single

regional problem has been outlined and an action-plan formulated to

solve this problem.. ESSentially this means that some needs must

remairiunmet for a period of time, and fact some problems may

not be resolved2given existing resources. Comprehensive plans

4
segyt as a,guideline incorporating specific single-purpose action

...

programs. In the strict sense of the term, "comprehensive" plali

are never completed since the planning process is ongoingLcompre-
.

hensive plans must be continua,lly updated anti changed, whirp,"pupAct"

plans can be specialized or tailor-Ade to solve identified problems.

Comprehensive plans are implemented egmentally by delimiting action

to single probleril or, opportunity rsnas during a particular time

span, but with the larger and afore comprehensive situation in full

_ 1.0 1
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view. Resources, the talents andlexpertise of the planners, e.nd,.the
4

ability.ofthe citizens tar participate, are all limited; attempting

many segments of the "plan" :simultaneously may ptr=ain these;

resour es beyond their capabilities, thuj4 leadiialg,,toward failure to
;

. .

h. ve intended results. o.

'
..;.-2,_

Implementation of a comprehensive Pl.a.rion a segmental basis._ _.-

assulp Conceptual framework which recognizes the'import

iinkageb 1;a6n the special segments and tbe comprehensive -plan.

The goals of single-gq:posloaCtion plan's e usually short-run and 10

limited in scope. Unless these itportant linkages are recognized,

one runs the iisk of implemgptirig a Gees of unrelated single
.

purRose plans which, in the long run, do npt contribute to, sighificant

,egional developments' '

Change Strategies
ik

Figure 6 illustrates three change strategielikely reactions

-
of person's subjected to each, .and the kinds of influence,orocesses

logically used to implement each kind'of strategy. The three basic"

straiegdes areneither exhaustive of all possibilities nor n.ece9saT44,y9,11Awia.h94

.-SC'..i: . 0;* :1 -") T.4..:p ;it' orinj
mitual y'.0)-(QqUi;Ve-;,that is there are other strategies for acitiew4AR: :17,.77-is,

.. ,,. --,,.%:::..,
,

, .;
,- --(.:(.: .

change which are not discussed here, and the strategies:suggested ..

fare often miXd--to include more than one approach: The important

.

point is that each strategy implies a distinct set of aesumptio4

about,reactions to influence, and will usually use a consistent

approach to influencing public behavior.

402.



FIGURE 6 - Change Strategies, Influence Processes and Public Reactions

Basic Strategies Principal Influence Probesepa" Probable Public Reactions

INFORMALION-EDUCATION

ACTIVE-LEARNING.

a

MASS MEDIA COMMUNICATION
MEETINGS
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PREPARATION AND PUBLICATION

OF WRITTEN AND AUDIO-
.. VISUAL PRESENTATIONS

ICITIZEN &. LEADER INVOL DIN .

JNTENSIV.E EXP EV D IAL LEARNIN
INTERPERSONAL COMMUNICATION

_÷

is

IDENTIFICATION
INCREASED KNOWLEDGE

ICONFORKETY :N VIOR

INTERNALIZATION
CHANGED VALUES
,CHANGED BEHAVIOR,

FORCE OR COLSION LAWS, RULES, ORDINANCES _COMPLIANCE
POLICE ACTION RESENTMENT
ECONOMIC 'SANCTIONS: /2 DISSATISFACTION-

0

pted fr9m lierber!VC. Kelman "The Processes of,Opinion Changq," in s, Benne and
hin, The Planning of Change, New York; Holt, Rinehart and Winston, 1969, p-223,
nd Chin and Benne, "General Strategies for Effecting Change in Human Systems,"
ame volume, pp-3,257.
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The information-education str

information to people,

Systematical'

ace

ategyassumes that provisiOR of

or involving them in(opportunities to le*

y, will be sufficient to create understanding and

eptanbe of planning concepts and proposals. This approach has

been labeled "empirical-rational" by other authors, because

k
assumes that if empirical data or information are supplir to people,

4'

they will respond rationally to it - -and modify their.beHavior.

accordingly.
8

The usual mode of influence will include publication

of the information in printed form, or preSentations on the broad-

casting media, or lectures in classes or meetings, and other forms

of presentation )to the target groups or individuals. This wild.

ordinarily result in an ability of selected members of the,public

who are already interestedFin_the issues in question to increase

their knowledge, possibly identify with the new ideas or proposals

eS,pouhtered, and attitudinally conform to the new information.

However, they are not likely to have "experienced" the new.know-
N..

ledge'or information in such a way as ±o be profoundly affected;

their behavior is not likely to change very ratically, if'at all.

The active-learning strategy makes quite different assumptions.

It is presumed that the.fgoal of iSormation and education is to
A

affect behavior directly. If people are to be affected directly

they must be involved at first Mild in experiencing the new knowledge

and information, by assimulating its effects, or directly feeling its

effects in a controlled-environment. This approach has been labeled

normativere-educ&tive" by other-authors because it attempts to

-directly affect the existing norms through re- examining existing

104
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knowledge in contrast with new knowledge. This implies that some

existing "knowledge" and "behavior" may in fact obsolete and needi

rep' acement, Behavior based op obsolete knowledge will be changed if

individuals and groups can test outidirectly the utility of.the now
4,

knowledge and its behavioral consequences.
,

The influence processes must therefore by much more intensive,

and in some sense require greater r0ht, or 'even threat, to eNAsting

life patterns. Involving citizens ands leaders, in the .on -going

processes of planning, or in new attempts to plan, can have a profound

effect on understanding and behaviors if the participation is at

the fully involving levels of the "citizen participation ladder"

(see Figure 2)., Wucational efforts are likely to involve much more

than mass'media presentations, lectures'or reading. Learning

laboratorieslight lAvorganizedto provide an intensive several hours

-

(days, at weeks) "experience" with the new knowledge -to simulate

direct involvement, thoroughly disbuss.itsimplications with others

.

equally inteested, n& generally to experience the- consequences

o

-1.

the potential change.. e educational process becomes highly

personal and interpersonal, because it directly involves osther

People with wp.Om a joint commitment is developed. The - results of
AI

such learning are likely to include internalization of the knowledge

so that it becomes part of individuals' percept fns and affects

their attitudes, beliefs and values; private or public behavior is

likely to noticeably change in directions that are not always

entirely predictable. The consequences of the active-learning

105
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strategy are- therefore likely to be mucli more -significant for the'

individuals involved, and for the planning program, than the

"inforffiation-education" approach,, because basic behavior is affected

rather than, only knowledge level and attitudes.

(
The force-coersiovtrategy assumes a Situation -in which-

i

individuals in positioni of authority-or high status know better what
, . .

\

. 1

is good for citizens in a planning region than do the citizens

themselvesl. It assumes that change is' imposed by directive, based,

onNduperior, "official" knowledge of what Hbught to be." It is

basically an authoritarian approach Involving-Wel &efined rules, -

laws; or 'other regtlationS, which are controlled by some form of

' police power or economic sanctions (sk,iph as fines, jail sentences,

. loss of pqsition, or ()tiler easures). It may. take the Ifttew

that individuals'are not ally -Cabe trusted, and do not have

the ability to judge fOr themselves hoW to use and evaluate existing:

or new knowledge.

The public reaction to this approach may 1.\compliance,:,at least

by most citizens, 'but resentment and dissatisfaction may be generated

sufficiently. that efforts are made.to subvert the files and Jaws

at every opportunity when sanctions are not an immediate threat,

or in spite of the sanctions. Hostility ,s often generated, leading
b

an.

to low morale and minimal support for the planning goals--even
A

tr.

though\the'persons affected may agree-with the need for plahning

and even withaithe defines goals. They may'tend to,react against

impositions of implementation ffietho

to -their .individual .freer oti

h they consider, antagonistic

autonat1/41
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'4":".Many planning efforts attempt to combine the "informatio -

education" and:"fOrce-coersiOnq strategies:assundng that once

people are'informed they will abcept the'dictates of an authorit

implementation-process. The evidence of success in such an.approach)
,

is clear to a certain degree r since this has been the only mechanism-
.

. N,

0

used in many communities which have adopted formal-planning procedures.

However, active citizen participation is afteh minimal, and most of

the'formai i.Ic&t and decisions are undertaken by elected or appointed

pubic officials. The effects are.sometimes well received, but more

oftet "plans" collect dust becalipe citizens do notIsufficlently

under .and nor develop the Commitment to support the proposals.

The "extive-learning" Strategy is clearly the moetdesirlable

e.pproaqh in.cdrcumstances,where adequate professional leadership is

available, and where citizen_ leaders understand and support,the

strategy. However it is likely to be the most time-consuAng,

expensive (in the shoPt run), and-will generate grdater.immediately

# visible debate, conflict and public'potice.. It may be highty
. . 1

threatening toindividuals with a commitment to the-statuS,9uo, who

like to talk about change as 1\ong as it doe6 not affeA'their

interests iiiredtly. To attempt this kindof intensive and long

:term approach without skilled profess, 9nals and committed lwal leader-6

. in charge of designing,and supporting the process would likely be',

frustrating and possibly unsuccessful; it is not a strategy to be

_&dopted unless real change is intended.

Regardless of which change strategyc(orcombination of strategies)

is Selected
9
there is likely to be conAiderable resistance

107
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significant alterations in the status quo. The followihg section

'analyzes the-characteristics of resistance and susge4a some .o;.. the

methods which might be used to deal positively with it; resistance

can be a valuable and instructive enterprise if it .is perceived as

part of the Irani& by which improvements.can b

/

made in decisions

!which affect the planning proce0-s.

Resistanc0 to Change
'S -"T"'-'1-

. A.- _ , ----/.i,:x,ef,

. Goodwin Watson has provded'a framework to illustrate theypica

cycle. of '"resistance to change" which occurs whenever new ii-inod$i-61W--

are proposed (Sea !Figure 7). 9 During -Stage I, a few innovators or,

"pioneer" tiinke9vmaypropose a,lnew strat,agy for using regional '

411

resources. The majority of the population, however, regard his
<Caw

proposed innovation as unrealistic, but do nat.ctively support (or

residt) the proposed change. 'The proponents of change

continue contacting,%informing and consulting segment.....of t1 popu-

lation, and begin to testa ish some support. At the same time,'
4

counter - campaigns may b launched to preserve the status-quo

(Stage During -Stage III, direct conflict occurs betweefi the
40

.

' proponents and oppon nts of the proposed Change. At this point

in the cycle, the p oposal will be defea%gd,,ordt will enerate

-11

enough sUppQrt to ove on to Stage IV. During this stage, suPPQrters,

; E, 1"f'
of the prof -Sed change gain sufficient power:to esta5144,-,:ffiej.

-,

.programs. Howe some continuing resistance remains although
-:-. .1

not sufficient to erfere with the. change progr Stages I

/ through IV -16Strate the "resistance to change" cycle typical of

1'08
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STAGE I

41,

FIGURE 7 - Stages in Resistance to Change

STAGE II STAGE III STAGE IV STAGE V

ew "Pioneer"
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/

1
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Movement for ,- I

Change has ;
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I Betwwn Pro,
ancritori.Groups.

Appear

eryone I. . : ..? :
i

If/lawsBetter"'
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..1

1

I

ti

Life 'or Death
Point for
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Change,,

New "Pioneer"
Thinkers

Supporters
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Are in °

Power
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Change is
Accepted --
But
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Adapted from Goodwin Watson, "Resistance to Change, in The Planning of Change,
Warren G, Bennis, Kenneth D. Benne; and Robert Chin (ed.), Holt, Rinehart
anA Win New' York, 1969, pg. 488-489.
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most social action effortb. A new point of equilibrium is reached

and remains until Oufficient stress is exerted, forcing the system to

again consider additional innovations.

. In attempting to implement, planned change programs, the planning

grdup will be less disturbed by evidence of resistance and conflict

if they Understand 'its positive value as apotential error correcting

mechanist. On the other hard, resistance will be less if community

leaders feel the project is their own, or is tone they have had a

part in designing. Resistancewill likewise diminish if"the top

influentials in the social system have'been contacted, understand

the proposed change and,the reasons for it, and have committed

their support to it. If the top influentials regard the proposed

change as one which will help reduce their responsibilities rather

e
than cause additional problems for tham,-they,.wille more committed

to supporting it. Resistance wdll likewise be less if citizens

recognize that proposed changes support existing values and beliefs.

LyinLiAlrith Conflict

10

In conflict situations involving competing value choices, the

outcomes can be constructive or destrdctive for\t,he social climate

of the community, and will have significant implic tfons for the

feasibility of future developmeht,programs. Socia conflict is most
7 .

\,
destructive when the participants assume i-44w..tn-lose" sture -Under

these conditions,, a power strategy for, social change is bound to

amerge ,involving competition amvn-g special'intereSt groups. Once
\\

a competitive climate is esta1.61ished, the oppusing partite slowly,
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and often unwittingly, become committed to conflicting proposals,

and a gradual, mutual alienation occurs. Once a.destructive conflict

climate has.bear/created, the potential for future collaborative

efforts becomes problematic, The change agent should, therefore,

attempt to develop a climate in which productive Lnflict is possible;

such a climate is enhanced when conflict is controlled by establishing

.norms or rules-of behavior.
11

.
To control potential conflict situations, rules of behavior must

be established wn'ich; (1) are known to all participants, '(2)10appear ,

to be relatively unbiased and (3) remain consistent througEout the

planning probess. Both,sides involved in the conflict must also

agree to abide by these rules; unless such agreerent is obtained,

the rules are obviously worthless. Indeed, it is essential that
01.

the ruffs be designed so that violations are,..eaeily observed, and

disapproval on the part of both parties can be expresSed. Such rules

are most easily established if UncpntrQ1led conflict has occured

in the past and has been perceived as highly costly to the, community.

Under such controlled conditions productive conflict becomes possible:

The planning group must attempt to'establish a "kn...:Win"

climate in which competing parties recognize that their differences

can be satisfactorily worked OVA. Controlled conflict implies a

collaborative strategy in whichrpe participants search Tor those
AT

goals and methods which unite them, and have faith ir4 their ability

to resolve their differences. Collaboration implies dealing

straight-forwardly with the differences which divide the participants,

I' 1
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and developing a mechanism for facilitating communication

developdevelop and enhance trust between the groin. It is important

that, when conditions of conflict occur, the planning group iden-tify

and express those'values and beliefs which the competitors do have

. in common. By building on these shared values, a climate may be
4

created inwhich value differences can.be worked otft And compromise

achieved. Productive conflict strategies)are useful however, only

when goals are "distributable "; that is, only when bOth sides to

the cotiflict can achieve'some of their goals without compromising.

besic value or beliefs. `
,Social onflict occurs when some segments of the population

regard the c sts of implemeting changes as far in excess of th(

_benefits. T e planning group must closely examine the social costs

,

and benefit's uring the research and analysis Phase and objectively

evaluate: (1) which groups will benefit, by hog much and at what

costs, and (2)Lwhich groups will rose, by how much and at whg.t costs.

If the total costs appear to far outyweigh the benefits, the project

might be considered a "bad" project And dropped immediately. This

is particularly true in planning development programs -fob; those are.e-

in which human and natural resources are scarce. Poor areas can

ti

take fewer risks on development programs that may not pay off. A

major deficiency in planning knowledge is the tack 4 an objectiVe

"social calculus" to outline a true sense of the full costs and
\

benefits of planning proposals. We must therefore be resigned, at

least fOr the present, to struggling wit value conflicts which are

the product of differential assessment of the costa and benefits of

_planned change programs.
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'Chapter V

%

REGIONAL MULTI-COUNTY AREAS AS A TOOL FOR PLANKING ,AND DEVELOPMENT

Multi-county areas have beopme a highly visible alternative to

existing-organizational schemes for achieving certain planning and

development goals. The basis for their emergence is largely a

r,
consequence of the widening gap between the demands made upon

government and itt abiljety to respond- Local government has nothad

the geographic breadth, legal, Rowei, or financial capability to .deal

with area-wide problems. State government has found it diftigult

to deal with the multiplicity Qt local jusisdictions origgated

for purposes of planning, admin4tration, and economic or social.

development Federal government lac s the local support or prox-
*-

o adapt national programs and priorities to the needs of

'sub-state a eas. The inefficiencies and duplication at each level,

of government have greatly diluted the effectiveness of many well-
,

meaning public efforts. Local ,officials and citizens have often

been immensely frustrated by the inability of any single gbvernmental

Jurisdiction to solve problems or effective4!influence. existing or
1

new state an& federal programs.

Regional organization within, and among, states has in pat

rut the need for more effective mechanisms to coordinate horizontal

Integration among local units of government,, and vertical integia4on

among layers 4)f government at the areas state and national levels.

But the potential capabilities of new organizational forms are yet

to be fully realized in Most parts of the United States.
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Multi- county, area, or regional districting has been used

primarily as a vehicle for collaboration among counties and munici-
.

.palities on common problems and opportunitiep without
o
creating a

new layer of government. The new regions have prdvided a general

frameworjc for comprehensive approaches :to planning and development.

They also provide an administratiAte channel to state and federal,

agencies for more efficient delivery and coordination of state and

federal services.

A common theme among all the'area organizations so fa established

is the concept of using a:geographical area as a frame for re-o

izing diverse development activitids into,a s tematic area-wide
k

program. A second characteristic prP.Mise is that the territorial

area is a social unit within which prOblems and needs can be

identified, programs formulated, leadership developed, sand citizen

support mobilized.
1

Federal agencies havdeveloped, various prescriptions for repre-

sentation on the gOverning boards of government supported area or-

^.-)
gniations. The agencies have had litt4e to say, however;.,about

criteria for determining the size, boundaries, or other area organ-,

ization characteristics. Such decisions are generally left to

local initiative and. negotiation on an ad hoc basis. In promoting

new forms of territorial organization which contain an inherent

threat to existing structures, the federal government has usually

displayed considerablexespe'ct for the integrity and prerogatives of
a

state and local governments. It is a long - standing federal policy

to respedt the boundaries of existing local government territories.

114
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With few exceptions, federally sponsored area organizationg'include

whole coiinties'or, in some oases, a single large county.

From the federal point of view, the multi-county organizations

are an innovative mechanism for federal- state -local cooperation

in implementing national policiel. On the other hand, Such cooperatiVe

arrangements raise profound questions about division'of power between .

the new structures and the old. Local governments, while urgently

needing federal money, have striven to minimil-ce the inroads'of new
1,00

, organizations on their traditional authority.

The most popular form of multi-count', organization nationally

is the "association of.locallsovernments" (variously entitled

"federations" or "councils "), in which each local government unit

enters as an equaI.merhber and the governing board consists wholly
,

of local, elected officials. These associations have mainily,

consultatiVe and advisory functions and sometiTes legal'capacity

for joint exercise of governmental powers. iember governments

usually resist any movement toward rganization of a regional
I

41/

'In Most ideal form; therefore the multi-county'unit does
_ .

provide a b sd for effective partnet'shi between local, state and

federal efforts. "The regional liPit can b a more viable mechanism

for Inter-relat4ng rural and urban concerns, for orOnizing, financing,

and supporting a professional planning and d lopment staff, and

for more efficient implementation of federal ap state initiated

area-wide economic and social programs.

goverhmentv
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Hav noted these possibilities for use of multi-county area,

it is obvious they are not a -panacea forthe resolution of all govern=

mental problems; rather, they aft a tool thatiVill only be uaeful

designed and used with careful attention to their limited purposes.

It may be appropriate to conclude that area Organizations should

attempt to fill the gaps that exist in the effi!cieneies and effective-

nessof existing jurisdictions, but should not necessarily attempt

to replace existing governmental structures except in extreme

instances when such' structures are clearlyno longer viable:

Local representative government should be preserved rather'than
;

diluted"; hOwever,.pooling of some presently inefficient local govern-
.

mental functions could serve to strengthen represen ativeness--by

allowing elected officials more time and resources tko deal with the

larger problems of planning and deVelopment rather tha ,suPervising

overlapping and inefficient services.
ro

Careful attention should be given to each of-the major factors

noted in Chapter I: Ecology of the area, r inter-dependence of

the human population and the natural enviro nmentis an increasingly
4

relevant factor for planning, economic growth, resource utilization,

and. for prOvision of social and cultural amenities. Geographic

factors such as nodal points, transportation linkages andnatural

'resources, and homogeneity of population,and other area features

can be empirically studied and incorporated as factors to be con-

,

bidered in the delineation of area boundaries.

ocial organizations and institutions' in many communities have

been deteriorating, or have become obsolete; nevi-institutional

hid A
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'structures may have greater potential to fulfill human needs efficiehtly
Q.

and ...completely. For example, services to the increasingly large popu-

).ation of the retired and aged.might be provided much more effectively

ugh area.organizational stru

town or county organizational unit. Costly medical services are

than by the traditional single

already centralized in the larger urban'centers, while small rural .

hospitals are having an extremely difficult time financially, and

ari finding it largely impossible to provide comprehensive'medicai

facilities: Area organizational structures might provide A mechanism

for a wide range of other kinds of intp ation at the horizontal level

among towns and counties,.and at the vertical level among local and

higher levels of government.

t4

The concept of "functional economic area" is relevant to area

boundary delineation', particula7!1Y in states where there are a limited

umber of full-service shopping and marketing centers. If newly 4

efined areas are to be economically functional, they mustinclude

ocations where the population seeks services and where the major

conomic functions such as wholesaling, distributing, financing,

d manufacturing are taking place. Economic sUb-regions have been

efined for m4ny states and Can be extremely help411 in. rational

Liefinition fi Of planning and development areas.

Although the lti-county areas, as discussed here, are not

intendecCto be "polit cal" jurisdictions, they will undoubtedly

have certain political pacts. If area-wide boundaries are

delineated there'is likely to be a tendency or those boundaries

to affect political participation d dee ion-Making; elected
ON.

ft
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officials from such an area are fikely identify with those

boundaries in making decisions with re sect to funding and distribution

__of services. If area organizational =its are to be effective they ,

,must be allowed certain legal powers which obviously will be

channeled through the political process. One criterion of boundary

delineation should therefore be a sufficient heterogeneity of

citizen interests to encourage affective debate on important issues,

particularly _if the organizational unkt is to contribute to inno-

kative.problem solutions (the lack of which has contributed to

i.neffectiveness -of many lOcal gove &Its).

The administratiVe requirements of state and federal agencies

are a primary factor in delineation of within-state area_boundaries,

but adequ4te account must also be given to inter-relationships among

agencies and units of government. It may be advisable for agencies

with related functions to locate area officers in the same cities and

utilize similar boundary lines, particularly when these agencies must

work closely with local government. Federal government agencies have

tended to become highly specialized, which may be desirable for

efficient provision of single services, but can be destructive to

public well-beipg if adequate coordination with other agencies is

not maintained; a primary purpose of area delineation should clearly
P

and persistently be area-wide coordination:.

If such coordination is to be achieved a carefully designed

organizational structure is needed to serve as the mechanism for

identifying, key opportunities for collaboration, or persistent

problems 'which can bestbe resolved on a regional basis.. The
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organizational development model outlined in Chapter III attempts

to identify the process phases,Amportant,participants, products.

or outputs, documentation, evaluation, and eduoatibnal components,

which can contribute to effective organization. The processes dwell

heavily on careful goal selection, feasibility testing of goals,

organizational design to optimize represerqativenese, selection of

1.

skilled supporting" staff, broadly representative citizen partici- ,

pation, task force design and management of projects, careful review

of project and organizational effectiveness, and evaluation of program

comprehensiveness..

There are a variety of tested methods and techniqueb for facil-

itating the work of an. organization. Chapter'IV is devoted to brief

descriptions of these methods, with emphasis onshow they might be

adapted for use at the-regional level. A series of graphic models

are presented to suggest dimenSions and requirements or citizen

participation, formal planning processes and procedures, action-
/

planning as an important concept foi. integrating planning and action

as an on-going cyclical process, roles for professional staff, basic

strategies fpr educational involvement pf leaders and citizenp,the,

rol'e_pf resistance to change in program improvement, and the role-

of conflict as a energizing and potentially productive means for

involvement.

The methods and techniques are by' no means comprehensive in

the sense that all possible knowledge about such pi-ocesses are

included. Rather, the description of useful:-approaches to goal

ach!evement is untended to inform participants in regional planning

119
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A

and development programs about some ofthe tab's available; many

other approaches are deekribed in literature referred to in the list'

of references, and a bibliography of additional materials ip attached

in the appendix.

Foetho6e interested in some concrete examples of regional

planning and development efforts, 'a summary of programs in nine

other states is available in separate form.
1

_

,Tf of the factors outioined in the preceding paragraphs, and ":;-

,±n earlier parts of this document, are taken adequately into accpunte,

the complaiity of multi-county area formation becomes clear. This
. _

is not an enterprise that should be undertaken without thorough
0

study and public debate. Citizen volvement in widespread dis-

4.ssion with local, state and federal officials can serve to increase
o.

understanding and facilitate eventual implementation of area-wide

programs. With adequate understanding, area or multi- county or

ganization cdh be a useful-tool for helping to realize the 'social,'

ecohomicr political and vironmental 'values central to a d4Mocratic,..

'society.
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